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ABSTRACT
As a probing inquiry, this study aims to inquire into the national tourism 
policy-making process in China post 1978 under the transition and transformation 
from the planned economy to the market economy, through applying the conceptual 
framework 4Ideational Based Inter-relationships Framework o f the Factors Affecting 
the Tourism Policy-Making Process' designed for this study.
This study originated from the theoretical inquiry regarding the extant tourism 
policy literature. The tourism policy-making process has not been well conceptualized; 
the factors affecting the tourism policy-making are not sufficiently and adequately 
incorporated into the existing tourism policy-making model. Furthermore, the 
dimension of the inter-relationships of policy factors influencing the tourism 
policy-making, which is viewed by this study as the inherent and underlying 
causalities, has not been well explored. Furthermore, the ideational dimension of the 
tourism policy-making process, which is considered by this study as the centrality 
among the factors, has also not well been addressed in the tourism policy-making 
studies. Based on the existing literature, a conceptual framework 4Ideational Based 
Inter-relationships Framework o f the Factors Affecting the Tourism Policy-Making 
Process' has been developed to understand tourism policy development and change 
through exploring the inter-relationships of policy factors in driving the tourism 
policy-making. The context of national tourism policy-making in China post was 
selected as a case to examine the appropriateness and relevancy of the conceptual 
framework due to its empirical significance and uniqueness.
National tourism policy-making in China post 1978 has been influenced by the 
interactive coalescence of various policy factors that manifest through the
policy-oriented learning and coordination undertaken by the different policy actors in 
the central government. Among all the policy factors, tourism policy paradigm stands 
at the heart. The formation and evolution of the tourism policy paradigm have 
undergone through three distinctive historical periods in accordance with the 
evolution of the Chinese ideological orthodoxies. On this basis, some twelve 
propositions in relation to the specific relationships or significant causalities of policy 
factors affecting China’s national tourism policy are proposed. These propositions are 
viewed by this study as the inherent causalities in driving the national tourism 
policy-making in China. Based on China’s context, the conceptual framework 
designed for this study is considered as appropriate in understanding tourism 
policy-making at the national level.
Regarding the limitations, the conceptual framework designed could only be 
regarded as a further work on the basis of the existing tourism policy-making 
literature, envisaging that the tourism policy-making process and the concept of 
inter-relationships are extremely complex. The uniqueness of China’s context also 
restricts the generalization of twelve propositions derived out.
Keywords: tourism policy-making process, national government, China, policy 
factors, inter-relationships, policy paradigm, policy-oriented learning
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CHAPTER ONE - INTRODUCTION
“Most o f the attention o f tourism research is devoted to the practical business and 
marketing o f tourism and its economic costs and benefits. Only a few studies pay 
serious attention to tourism’s political dimensions.”
Jill Belsky (2004: p .274)
“Having worked in the tourism sector for over twenty-five years, I have been a witness 
to not only the accelerated growth o f the tourism industry worldwide but also to the
spectacular development o f China’s tourism industry.  During the past decade,
China surpassed all possible forecasts with its high and constant growth in 
international and domestic tourism activity.”
Dr Harsh Varma 
Regional Representative for Asia and the Pacific 
World Tourism Organization, United Nations (UNWTO) 
(cited in Lew, et al, 2003: p.xvii)
This study has two mutually supportive aims. The first is to develop a conceptual 
framework entitled ‘Ideational1 Based2 Inter-relationships3 Framework4 o f the
1 The term ‘ideational’ in this study refers to the dimension of ‘ideas’ affecting the public 
policy-making for tourism. The constructs within this dimension include but not be limited to 
‘ideology’, 'policy paradigm’, ‘worldview’, 'belief, ‘value' and ‘tradition’, etc. In short, the ‘ideational 
dimension’ means the subjective perspective o f human beings; ‘interests’ are not incorporated into the 
domain of 'idea'. A theoretical elucidation for this conception is provided in this Chapter and Chapter 
Two -  The Conceptual Framework.
2 The term ‘based’ in this study means that the ‘ideational dimension’ is placed as the center and hub 
o f the ‘framework’. For details, please refer to Chapter Two.
3 The term ‘inter-relationships’ in this study means the bilateral and multi-lateral relationships between 
the factors affecting tourism policy-making process. For details, please refer to Chapter Two.
4 The term ‘Framework’ in this study refers to the ‘conceptual framework’; it aims to explain the main 
things to be studied (i.e. the key factors, constructs or variables and the presumed relationships among 
them). For more details, please see Chapter Two.
Factors5 Affecting the Tourism Policy-Making Process6'. The second is to inquire into 
the political process o f national tourism policy-making process in China post 1978
7 Runder the transition and transformation from the planned economy model to the 
market economy model9 . These two aims complement each other, since an 
examination of China’s national tourism policy-making process requires a conceptual 
framework for theoretical guidance; and, the application of this framework in an 
empirical context serves to discuss its relevance and appropriateness in understanding 
the tourism policy-making process. The descriptive case study approach under the 
overarching of qualitative methodology is applied in this study to achieve these two 
research aims. This chapter provides the study background, introduces the research 
questions, purposes and objectives, and outlines the organization of the thesis.
1.1. The Development of An “Ideational Based Inter-relationships Framework of 
the Factors Affecting the Tourism Policy-Making Process ”
This section explains the needs to develop a conceptual framework entitled 
4Ideational Based Inter-relationships Framework o f the Factors Affecting the Tourism 
Policy-making Process'. The explanation starts from an overview of the political
5 The term ‘factor’ in this study refers to the forces or elements shaping the tourism policy. Please also 
see Chapter Two for details.
6 The ‘tourism policy-making process’ in this study means the public policy-making process for 
tourism. These two phases can be used interchangeably in this study.
7 In this study as well as China’s context, the terms ‘transition1 and ‘transformation’ collectively means 
the ‘change’. The ‘transition’ specifically refers to the ‘shift’ from one political-economic institution to 
another political-economic institution. The ’transformation’ thus refers to the reforms and innovations 
undertaken in order to attain this shift.
8 The 'model' here refers to a kind o f political-economic infrastructure/institution implemented in 
China; it does not mean an 'academic model'.
9 In this study, the ‘planned economy model’ and the ‘market economy model’ are all within China's 
context. For details, please see this Chapter and Chapter Five.
dimensions of tourism which in the views of this study, the nature of the tourism 
policy-making process pertains to; followed by a review of the significance of the 
tourism policy in the development of tourism. Afterwards, this section will discuss the 
existing tourism policy-making literature in order to draw out the theoretical inquiry 
of this study.
1.1.1. The Political Dimensions of Tourism
There are many conceptions and definitions about politics, with almost all of 
them binding the politics with power, authority, public life, government, state, conflict 
and conflict resolution. In summary, politics refers to the activities and institutions 
that relate to the making of authoritative public decisions for society as whole 
(Caporaso and Levine, 2003). According to the World Tourism Organization, United 
Nations (UNWTO), international tourism is the largest export earner and an important 
factor in the payment of most nations. Tourism is firmly built up as the top industry in 
many countries and the fastest-growing economic sector in terms of foreign exchange 
generation and employment provision (UNWTO, 2006). Given the size and scale of 
the global tourism industry, tourism should be a hot political issue (Richter, 1983a). 
Crick (1989: p.320) indicated that ‘international tourism is political, since the state 
must be involved in foreign relations, the expenditure of large quantities of capital, 
and large scale planning.’ Nevertheless, the political dimensions of tourism are still 
under-explored and not well understood, despite the overt fact that some prominent 
scholars have reminded tourism academics of the severe deficiency in the studies of 
tourism politics during the past three decades. Matthews (1975: p. 195) wrote ‘the 
literature of tourism is grossly lacking of political research.’ Richter (1989: p.2) 
remarked that tourism politics ‘have been only rarely perceived and nowhere fully 
understood’. When responding to Matthews’ comments, Hall (1994: p .l) said that
‘today, the same comment still holds true.’ He further argued that the mainstream of 
tourism studies has neglected the political dimensions of the resource allocation for 
tourism, the making of tourism policy, and the politics of tourism (1994: p.2). Veal 
(1997: p.27) also echoed that ‘despite the importance of public policy matters in 
leisure and tourism, the political dimension of the subject was neglected for many 
years.’ When entering the 21st century, it seems that these scholars’ criticisms still 
remain valid and the unsatisfactory status in inquiring the political dimension of 
tourism has not been improved essentially, although there have been a growing 
number of case studies related to the politics of tourism (e.g. Richins and Pearce, 2000; 
Henderson, 2003; Cooper and Flehr, 2006). Belsky (2004: p.274) observed that the 
studies of practical business, marketing and economic impacts still predominate in the 
existing body of tourism literature, only a scarcity of studies ‘pay serious attention’ to 
the political dimension of tourism. According to Hall (1994) and Belsky (2004), the 
following factors might account for the poorly developed situation in the inquiry of 
tourism politics.
■ The unwillingness in recognizing the political nature of tourism in 
government and industry
■ The lack of official interest in conducting the studies with respect to tourism 
politics
■ Inadequate recognition of tourism as a serious scholarly field;
■ The existence of methodological problems: some key variables regarding 
tourism politics cannot be measured quantitatively, such as power, 
institutions and values
Zeigler (1980: p. 11) recognized that ‘politics is not attractive, even as a spectator 
sport, to the majority of people. Organized group politics is even less attractive.’ It
appears an apparent resistance in linking tourism that usually represents pleasure, 
leisure and recreation with the serious topic -  ‘politics’ that involves the conflicting 
values and interests as well as the authority and power in solving these conflicts. 
Fortunately, these aforesaid obstacles have not diluted the continuous efforts of some 
political science and tourism scholars devoted to tourism politics, and also have not 
impeded their rigorous inquiries into the political analysis of tourism. Since the first 
discussion about tourism politics was authored by Matthews in 1975 (cited in Richter, 
1989), a few quality studies have been published over the past thirty years, including 
but not limited to Richter (1989), Matthews and Richter (1991), Hall (1994), Hall and 
Jenkins (1995) and Elliot (1997). The ultimate momentum of these studies should be 
ascribed to an indisputable fact that tourism pertains to ‘a highly political 
phenomenon’ (Richter, 1989: p.2).
Edgell (1990) envisaged that tourism is not only a continuation of politics, but 
also an integral part of the world’s political economy. Tourism as a highly political 
phenomenon can be reflected by many facets. For example, tourism has become an 
important part of international diplomacy and foreign policy initiatives. The 
admittance of tourists and the arrangement for their travels around the nation are the 
political actions that reflect the diplomatic relations between nations. The 
encouragement of travel flows between countries could be evidence of the favourable 
bilateral relationships, vice versa. The prohibition of American direct travel to Cuba 
and the Soviet Union in early 1960s and 1980s respectively reflected the poor or 
downgrading relationships with these two countries (Edgell, 1978; Hall, 1994). 
Tourism is also used to consolidate the status of ruling ideology. During the Cold War 
era, the permission to travel among the socialist regimes such as former Soviet Union, 
former socialist states in Eastern Europe, Vietnam, Cuba and China was a deliberate
political action to strengthen the communist solidarity. More importantly and 
apparently, the wide recognition and utilization of tourism as the catalyst for national 
development is a most salient political attribute of tourism that reflects the 
responsibilities and priorities of government. Governments have the responsibility in 
raising the living standard. The improvement and enhancement in the living standard 
can be realized mainly through economic development. Economic growth is often a 
high priority of government’s agenda. As tourism is a fast-growing industry in the 
world, the governments in both developed and developing nations all expect their 
economies to benefit from tourism (Elliot, 1997). Harrison (1992) observed that the 
governments in the developing countries are anxious to promote economic growth and 
that international tourism is one means to this end.
Tourism as a highly political phenomenon is forged by public policies for 
tourism, since only the government can maintain the political authority in the nation 
(Hall, 1994). Tourism politics and public policy-making for tourism are inextricably 
linked, given that public policy-making is first and foremost a political activity and 
tourism has become an integral part of the machinery of many modem governments 
(Hall and Jenkins, 1995). As early as the 1970s, Lowi (1972) argued ‘policy may 
determine politics.’ In fact, the policy-making process for tourism is regarded as a 
political process inherently. Tourism is characterized by the participation of a variety 
of government agencies, private and social organizations with a diversity of issues. 
Tourism policy-making therefore involves a diversity of organizations with a great 
complexity of values and interests in a stmggle for power. Power will determine who 
wins and who losses (Elliot, 1997). So, tourism policy-making is typically a political 
process involving bargaining, negotiation and coordination.
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Whether the political dimensions of tourism can contribute to the study of 
politics and tourism politics depends on whether studies can generate new conceptions 
solidly grounded on the tourism setting. For example, Richter (1989: p. 14) identified 
that tourism policy did not fit the stereotype of policy that was described as something 
one must make decisions about, based on a case study of the Philippines. Tourism 
policy, Richter argued, was a ‘chosen policy’. Richter (1989: p.2) further argued that 
“frequently, the politics of tourism are not played according to ‘the rules’, as one 
discovers in the Philippines.” These two examples exhibited that the new conceptions 
built up through inquiring into the political dimensions of tourism should be the 
concern of both political science and tourism disciplines. Generally speaking, tourism 
is an emerging and under-explored field for the study of politics and the 
policy-making process.
1.1.2. The Significance of the Tourism Policy in the Development of Tourism
“ that the ideological question no longer is whether or not government should be
involved in tourism; the question becomes one o f ‘who benefits from government 
policy affecting tourism ? ” (Matthew and Richter: 1991: p. 124)
Tourism has become a significant tool of socioeconomic development in both 
developed and developing countries. But, where tourism succeeds or fails is largely a 
function of political and administrative actions and it is not a function of economic or 
business enterprise (Richter, 1989). Jenkins and Lickorish (1997: p. 186 -  187) 
asserted ‘whatever the political system or the changing policies towards market 
orientation, the state’s role is indispensable for successful tourism development.’ 
Harrison (2001b: p.23) also argued that among the major factors in the nurturing of 
the development of international tourism, ‘one of the most crucial is the state’. This is
because there is no industry like tourism that is so wide-ranging and links to so many 
diverse and different kinds of other industries (Edgell, 1990; Pearce, 1992; Hall & 
Jenkins, 1995; Elliot, 1997). It is the governments that possess the authoritative power 
to control, plan and guide the growth and development of tourism; and, it is largely 
via governments that international investments, loans and aids for tourism can be 
agreed and channeled (Mowforth and Munt, 1998). Therefore, ‘In order to plan for 
and provide rational order to such a diverse and dynamic industry, it is necessary to 
develop policies to assist the decision makers in this complex industry’ (Edgell, 1990: 
p.7). For example, Dieke (1993b: p.280 -  281) credited the one reason for the 
successful tourism development in Gambia during the 1990s to the government’s 
tourism policies in investment that has obtained the goodwill of the international 
lending institutions; the international lending institutions were quick to respond to the 
requests from the Gambia to support the nation’s tourism efforts. Clancy (1999: p. 11) 
also recognized that the state action of the Mexican government was crucial in the 
push of tourism during the early years of development.
In fact, tourism policy has become increasingly important in driving tourism 
development, its position in the economic policy has reflected from the shadow to 
centre-stage (Williams & Shaw, 1988). It has been gradually understood that despite 
governments’ role in establishing the broad political and socioeconomic framework 
within which tourism operates, it is also extremely difficult for tourism to develop 
towards a desirable state without tourism policy (Hall, 1994). As tourism policy is so 
important to the tourism industry, many researchers such as Richter (1989), Hall & 
Jenkins (1995) and Wilkinson (1997) have called for more studies on the tourism 
policy-making process. Hall and Jenkins (1995: p .l) directly conveyed ‘tourism has 
an urgent need for public policy studies.’ Although there are a growing number of
relevant studies about public policy and state intervention for tourism (e.g. Richins 
and Pearce, 2000; Henderson, 2003; Cooper and Flehr, 2006), most of them are case 
studies at national or local levels and lack sufficient conceptualization. Kerr (2003: 
xvii) argued that ‘the majority of tourism policy research is underdeveloped in terms 
of frameworks, approaches, and theories, to illustrate tourism policy accurately.’ 
Tourism policy-making process is not well understood (Hall and Jenkins, 1995). 
Richter (1989: p. 14) provided the following cause accounting for the poor 
development of tourism policy studies in the political science:
‘‘Tourism is a chosen policy. It is not a policy forced upon a reluctant regime by political 
pressures like agrarian reform, language policy, or some industrial policies. This may 
be one o f the reasons that tourism policy has been neglected by students o f the policy 
process. ”
1.1.3. The Tourism Policy-Making Process Model
Hall (1994) and Hall & Jenkins (1995) provided a classification of the models in 
studying the tourism policy-making process -  prescriptive models versus descriptive 
models. The prescriptive model advocates how policy should be made relative to 
pre-established standards, whereas the descriptive model examines policy-making 
process in the real world (Hall & Jenkins, 1995). Although policy advocacy is 
important, policy cannot be prescribed nor advocated without an understanding of 
how policy is actually formulated and implemented; the description of the policy 
making-process should precede its prescription and advocacy (Hall & Jenkins, 1995). 
Kerr (2003: p.xvii) also concurs that the ideals of tourism policy-making ‘cannot be 
realized without an understanding of what actually happens in the formulation and 
implementation of tourism policy.’
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One of the fastest growing areas in political science discipline is public policy 
research (Richter, 1989: p. 13). The public policy-making process is a key area of 
public policy research, which focuses on the various factors or elements affecting 
policy formulation and implementation, as well as the subsequent effects of policy in 
the real world (Simeon, 1976; Sabatier, 1991, 1993, 1999a&b; Howlett and Ramesh, 
1995 & 2003). Simeon (1976: p. 555) asserted that “rather than searching for a very 
high level of abstraction and one or two ‘crucial’ variables, our conception should 
allow us to group and make sense out of a wide variety of determinants of policy.” 
Atkinson and Chandler (1983) also indicated one of four broad strategies of policy 
analysis is the study of determinants of policy making, that is, to examine how 
political, social and economic forces shape policy decisions which emerge as 
successive political bargains struck by various participants. The same assertion still 
stands valid at present. Howlett and Ramesh (2003: p. 15) stated as follows:
“Over the past five decades scholars and analysts working towards the elaboration o f 
a policy science have addressed a series o f interrelated questions about the policy 
process raised in numerous case studies, comparative studies, and conceptual and
theoretical critiques   their findings have been remarkably similar and, despite
their different origins, have collectively identified a common focus and set o f variables 
that play a significant role in policy-making processes ”
A number of factors influence the policy-making process, ranging from broad 
political and socioeconomic conditions to existing institutions and to values and 
interests of policy actors (e.g. Simeon, 1976; Hall, 1986; Sabatier, 1991; Lindblom, 
1993; Howlett & Ramesh, 1995; Sabatier, 1999b). Simeon (1976) viewed policy as 
the consequence of the environment, distribution of power, prevailing ideas, 
institutional frameworks, and the process of decision-making. Lindblom (1993: p.4 -  
5) also indicated:
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“We pay at least equal attention to broader influences on policy-making. These 
include humans’ limited capacities for inquiry into complex problems, the frequent 
conflict between reasoned judgment and the exercise o f political power, the central 
role o f business in policy making, and socioeconomic and political inequality.”
Public policy for tourism is no exception. Hall’s model ‘Elements in The 
Tourism Policy-Making Process’ might be the first conceptual framework in 
understanding the factors or elements shaping the tourism policy-making process (see 
Figure 1). In this model, Hall (1994 & 1997) and Hall and Jenkins (1995) described 
that tourism policy is determined by the interaction and competition among policy 
actors (e.g. institutions, significant individuals: industry leaders and the institutional 
leadership). Such interaction and competition are set within the institutional 
arrangements, values and power arrangements, which are viewed as three key 
explanatory factors.
T he Policy Environm ent____________ Power A rrangem ents________________________________
Values
Institu tional A rrangem ents
The Policy A rena In te re s t  G ro u p s  
1
Specific P o licy  Issues
S ign ifican t
In s t i tu t io n s  ------ D em ands— ►  D ecis io n s— O utpu ts  
A 1
------ In d iv id u a ls
'---------------  O u tcom es -^1------------ 't
In s ti tu tio n a l lea d e rsh ip
Institutional A rrangem ents 
Values
____________________________________ Power A rrangem ents___________________________________
Figure 1. Elements in the Tourism Policy-Making Process
Source: Hall (1994: p.50); Hall & Jenkins (1995: p.6); Hall, Jenkins & Kearsley (1997: p.25)
However, according to a number of previous studies (e.g. Airey, 1983; Elliot, 
1983, 1987, 1997; Smyth, 1986; Woon, 1989; Edgell, 1990; William & Shaws, 1991;
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Wilkinson, 1997; Desforges, 2000; Chambers and Airey, 2001), tourism 
policy-making has also been influenced by other factors, including but not limited to 
the political and socioeconomic environment (international and domestic ones), 
ideology, national policy etc. Hall (1994) and Hall and Jenkins (1995) also 
acknowledged the existence of other factors in shaping tourism policy. For example, 
Hall and Jenkins (1995: p.5) indicated that ‘policy-making involves the economic, 
physical and social/political environments in a process of action and reaction over 
time’. This study argues that if environment, ideology, national policy and other 
factors could be incorporated in Hall’s framework, the theoretical aspects of the 
existing tourism policy literature could be advanced further.
When commenting on various factors affecting public policy-making, Simeon 
(1976: p.566) significantly pointed out that none alone provides a full understanding, 
and they are more usefully seen as complementary; each makes some contribution; 
and policy emerges from multiple causes. He further elaborated that environment only 
could explain the range of problems or issues that public policies should deal with, but 
is unable to explain how the problems or issues are perceived. He suggested linking 
the factors to each other, trying to delineate both their inter-relationships and their 
independent contributions.
The funnel-of-causality model (King 1973; Hofferbert, 1974; Simeon, 1976; 
Howlett & Ramesh, 1995 & 2003) advocated that the factors affecting policy-making 
were intertwined in a ‘nested’ pattern of mutual interaction in which institutions exist 
within prevailing sets of ideas and ideologies, ideologies within relations of power of 
society, and relations of power within a larger social and material environment. 
Nevertheless, Howlett and Ramesh (1995: p. 112; 2003: p. 132) remarked that the
funnel-of-causality model explained very little as to how these factors actually 
function in shaping the policy-making. And, its greatest weakness lies in the absence 
of the exact relationships or causal significance.
In the tourism context, the dimension of the inter-relationships of factors in 
determining tourism policy has been not well explored and understood at theoretical 
and empirical levels. Hall’s model did not elaborate more on the relationships of 
factors in affecting the tourism policy-making. Some previous studies have identified 
that tourism policy arose from multiple factors; nevertheless they did not examine 
how these factors inter-related together in the formation of tourism policy. The 
specific relationships or significant causalities amidst these factors were not 
investigated. For instance, Desforges (2000) identified that socioeconomic conditions, 
prevailing ideas, national policy and political institutions had contributed to the shift 
of Peru’s tourism policy between 1963 and 1990. Peru’s ‘Small State’ development 
idea based on export of raw materials limited the potential of economic expansion. 
This situation had motivated the government to adopt the ‘state intervention’ idea and 
to take the ‘import-substitution’ strategy subsequently. The state had subsequently 
become the engine of development and state-sponsored enterprises had become the 
mainstay of economy. In order to institutionalize the active role of government in the 
tourism sector, the Peruvian government established the COTURPERU as an 
autonomous body in 1963 to operate all the state hotels and place it under the 
jurisdiction of Ministry of Industry and Commerce in 1969. Since then, the role of 
government in tourism has become increasingly strong such as offering government 
subsidies to attract private investment and set-up of tourist zones. If more elaboration 
on the inter-relationships of these factors, such as their respective roles and relative 
importance, perhaps more understanding about Peru’s national tourism policy-making
process could be obtained. Of course, it was acknowledged that the dimension of the 
inter-relationships of factors influencing the tourism policy-making process might not 
be the purposes of previous studies.
However, this study argues that the inter-relationships of factors affecting 
tourism policy-making warrant an in-depth investigation, based on the assumption 
that any single factor cannot solely shape the policy as well as the tourism policy. 
What is needed is an examination of the inherent processes and underlying causalities 
beneath the surface of tourism policy-making, rather than the isolation of any 
individual factors or simply describing the various steps of policy process. Unveiling 
the inter-relationships dimension of tourism policy-making can help unravel the 
intricacies inside this ‘black box’ within the government machine. Besides being an 
important perspective, it has also been also recognized as a fluid and complex 
phenomenon that, at best, is difficult to study. This study intends to make an 
exploratory attempt.
Considering that the inter-relationships dimension of tourism policy-making is an 
extremely complicated research topic, examination of this dimension requires a 
‘thread’ to penetrate, a starting point to activate or a ‘focal point’ to emphasize; 
otherwise, the investigation might lose direction. This study attempts to employ the 
factor ‘idea’ (e.g. Simeon, 1976; Howlett & Ramesh, 1995; Busch & Braun, 1999; 
Kerr, 2003) as a thread and focal point to infiltrate the inter-relationships dimension. 
Busch and Braun (1999: p.l) offered a heuristic introduction:
“If we want to understand why social actors act the way they do, their perceptions of 
the situation they find themselves in, their ‘ideas’ about their environment have to be
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taken into account These perceptions, the subjective reality, so to speak, will differ 
from objective re a lity  ”
The ideational factors such as ideology play a significant role in public policy-making, 
since ‘for, like any other human action, public policy is only possible within a 
cognitive framework that relates the goals to be achieved to the available means and 
other data relevant for a particular decision’ (Busch & Braun, 1999: p.l). By 
examining the British macro economic policy-making, Hall (1990 & 1993) 
conceptualized the role of idea in policy-making into a construct ‘policy paradigm’. 
According to Hall (1993: p.279), the policy paradigm generally referred to an 
overarching framework of ideas and standards that ‘specified not only the goals of 
policy and the kind of instruments that can be used to attain them, but also the very 
nature of the problems they are meant to be addressing’, in which ‘policymakers 
customarily work within’, the policy paradigm was considered by him ‘influential 
precisely’ since it was unamenable (Hall, 1990: p.59). Hall (1990: p.59) further 
suggested that ‘it seems likely that policy-makers in all fields are guided by some 
such paradigm, even though the complexity and coherence of the paradigm may vary 
considerably across fields.’ Hall has perhaps done the most to develop and apply the 
policy paradigm concept (Howlett & Ramesh, 1995: p. 190). Since then, the concept 
of policy paradigm has been widely applied and provides the ‘significant implications’ 
for the research agenda (Menahem, 1998). Nevertheless, the ideational dimension of 
tourism policy-making has been rarely examined and the applicability of the policy 
paradigm in a tourism context has not been explored.
To sum up, the need to develop a ‘Ideational Based Inter-relationships 
Framework o f  the Factors Affecting the Tourism Policy-Making Process' has arisen
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from need for more work that could be done on the existing theoretical frameworks in 
the tourism policy literature, including:
(1) Incorporation of more factors and organization of these factors together in 
explaining the tourism policy-making process;
(2) Probing the inter-relationships of the factors affecting the tourism 
policy-making process, by considering the policy paradigm as the ‘thread’ and 
‘focal point’ among these factors.
1.2. The Context of National Tourism Policy-Making Process in China post 1978
The context of national tourism policy-making in the People’s Republic of China 
(hereafter China or PR China or socialist China) post 1978 is well worthy of an 
in-depth inquiry based on the following three considerations.
(1) China adopts the unitary and centralized political regime.
(2) China’s political and economic system is now transiting and transforming 
from the planned economy model to the market economy model.
(3) Driven by the national tourism policy-making, tourism development as an 
economic industry commenced from 1978, which was in a ‘blank’ basis in that 
time, i.e. the outset.
1.2.1. China’s Unitary and Centralized Political Regime
China’s unitary and centralized political system could be traced back to the 
imperial era (221 BC -  1911 AD) with more than two thousand years history (Jian, et 
al, 1981). Founded in 1949, socialist China inherited this political and administrative 
legacy. Under the unitary and centralized polity, China’s state power is vested in the 
centre. The centre delegates the state power to local governments for the governance 
of more than thirty administrative regions. The local governments are ultimately
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responsible and accountable to the central government, i.e. State Council. The 
Chinese constitution empowered the State Council to lead and direct the local 
governments (National People’s Congress, 2004). The China’s unitary and centralized 
polity signifies the crucial role played by the national policies in the socioeconomic 
development of China, one of world’s largest developing countries.
1.2.2. China’s Political and Economic System Transiting and Transforming from 
the Planned Economy Model to the Market Economy Model
The PR China was founded on the basis of socialist and communist values. 
Between 1949 and 1950s, socialist China had basically accomplished the 
nationalization and collectivization of the state economy and established the central 
planned economy model (also called ‘command economy model’) that was directly 
transplanted from the former Soviet Union (or USSR) (Ogden, 1995; Saich, 2004). 
Under the planned economy model, the central master plan formulated by the central 
planning organ had replaced the market to become the primary mechanism for 
resources allocation, production and distribution. The state-owned enterprises carried 
out the production under the commands from the ministries of the central government. 
Since then, the central government had become the dominant engine in China’s 
national development. The Cultural Revolution (1966 -  1976) was the ‘ten bad years’ 
in the history of socialist China (Ogden, 1995). It typified with the endless political 
struggles among centre, locales, enterprises and populace, which aimed at purging the 
persons suspected and criticized as ‘adopting the capitalist practices’. Private 
economy almost did not exist. The year of 1978 was of great significance to China. In 
that year, a milestone decision was made at the Third Plenary Session of the Central 
Committee of the 11th National Congress of the Communist Party of China (CPC) to 
shift the centrality of the CPC and the state from political struggle to economic
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modernization. Sooner or later, the CPC and Chinese government announced that they 
would proceed with the Economic Reform and Open-door policy that complemented 
each other (Zhang, 1995 and 2003a). Huang (1999: p.3) provided the following 
remarks on the significance of Economic Reform and Open-door policy on China and 
world.
“The essence o f this transition, fundamentally speaking, is that China ended a 
two-centuries-long period characterized by closing and stagnancy, and started a 
brand new epoch o f really opening-up to the outside world on an equal basis involving 
globalization. China is rejuvenating and becoming prosperous and strong in this 
course. History will take note o f China’s reform and opening-up as one o f the most 
influential events o f the world in the twentieth century.”
At the outset of Reform and Open-door policy, The Chinese leadership steered 
by Deng Xiao Ping envisaged that the centralized planned economy model had stifled 
the incentives of locales, enterprises and individuals and hindered economic 
development. China’s economic reform aimed to transform China’s economic system 
from a command economy model to a market economy model under socialist 
principles. Nevertheless, the whole transformation was not a linear and smooth course, 
but rather involved a drastic contestation among the leaders, senior officials, think 
tanks and academics. During the more than one-decade debate, a strong opposition to 
the market economy model was firmly held and deeply rooted. Thus, China’s 
marketization had undergone progress, regress and further progress. It was not until 
1992 that a political consensus was reached at top level, and then CPC officially 
announced to establish the Socialist Market Economy Model in China. The market 
mechanism has replaced the central master plan to act as the fundamental mechanism 
for resources allocation and socioeconomic development. Under the market economy 
model, the government functions are now shifting from economic administration to
economic regulation. To a nation that adhered to command economy for about 
three-decades, such transformation to government, enterprises and society was 
profound and epoch-making. In the present, China is still engaging in building up the 
regulatory framework for the market economy, including laws, regulations and 
industry standards. Despite that the market forces are now playing the increasingly 
important role in China’s socioeconomic development, the government still exercises 
the macro-management role in terms of national development plan, counterbalancing 
the different socioeconomic facets and economic regulation etc (Lieberthal, 2004).
1.2.3. Tourism Development: Commencing from the ‘Blank’ Base in 1978
Prior to 1978, tourism in China served as a political and diplomatic tool to 
‘promote the achievements of socialist China, to expand China’s political influence in 
world, and to enhance the international understandings and friendships between the 
Chinese people and the rest of the World via receiving tourists’ (Han 1994; Zhang, 
Chong & Ap, 1999; Zhang, 2003a). Between 1949 and 1978, tourists coming to China 
were mainly the invited guests plus some selected tourists on a self-finance basis; 
tourism was not utilized to reap economic rewards. China tourism before 1978 was 
neither an industry nor an economic activity (Gao & Zhang, 1983; Zhang, Chong & 
Ap, 1999; Zhang, 2003a).
Since China’s national goal had shifted to economic modernization in 1978, the 
function of tourism also started to change from a political and diplomatic vehicle to an 
economic activity. The economic development of tourism, nevertheless, commenced 
on the ‘blank’ base in the inception, the Chinese government lacked the development 
ideas, professionalism and institutions to develop tourism as an economic activity. 
Despite of this underlying weakness, a set of tourism policy decisions has been
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formulated and implemented by the central government to foster the development of 
tourism as an economic activity from 1978 to present. Under the setting of the 
transformation from a planned economy to a market economy, these tourism policy 
decisions have undergone an apparent and remarkable evolution. For example, the 
position of tourism was elevated by central government from a mere ‘foreign 
exchange earner’ in 1978 to a ‘new growth pole of the national economy’ in 1999. 
The role of government in tourism development also shifted from direct investment 
and operation to the market regulation and promotion.
Driven by the national tourism policy, tourism in China has seen an extraordinary 
and tremendous development. In 1978, China only had two state-owned travel 
agencies (i.e. China International Travel Services and China Travel Services) and 
around 137 hotels (Han, 1994b). In the same year, China tourism only received 1.8 
million international tourists and earned receipts of US$ 2.6 million incomes. 
Domestic travels were regarded as an individual recreational activity without 
government promotion; and, outbound leisure travel almost did not exist. However by 
2004, tourism in China has become an enormous business activity that covered around 
100 million arrivals, 1.1 billion domestic travellers, 28 million outbound travellers, 
10,000 star-rated hotels and 14,000 travel agencies and yielded US$ 82 billion 
revenue from international and domestic tourism [China National Tourism 
Administration (CNTA), 2005a; State Statistics Bureau of The People’s Republic of 
China (SSB), 2005].
China is a socialist state that had adhered to the planned economy model for 
about thirty years and is still in the transformational stage to a market economy model, 
the market mechanism and private economy functioned from its non-existence in
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1978. When tourism started to develop as an economic activity, China was unable to 
follow the practices adopted in the capitalist developing countries in which the private 
sector undertook the investment and operational roles, such as Thailand and Malaysia 
(Elliot, 1983, 1987; Woon, 1989). The prosperous tourism development in China 
hinged on the national tourism policy-making. Therefore, China’s national tourism 
policy-making process warrants an in-depth inquiry. Nevertheless, this important 
context has been little examined and rarely understood. Up to now, published papers 
related to China tourism policy only total eight approximately (Gao & Zhang, 1983; 
Choy, Guan & Zhang, 1986; Richter, 1983b & 1989; Choy & Yao, 1988; Zhang, 1995; 
Zhang, Chong & Ap, 1999; Zhang, 2003a). Some of these papers covered a much 
earlier period during the 1980s (Gao & Zhang, 1983; Choy, Guan & Zhang, 1986; 
Richter, 1983b & 1989). Most of them are not directly concerned with China’s 
tourism policy-making process, particularly under the setting of transition and 
transformation from a planned economy to a market economy. There was rarely 
explored about under China’s transition and transformation from planned economy 
model to market economy model post 1978, what are the factors affecting the national 
tourism policy-making process and how these factors inter-relate together in 
influencing the national tourism policy-making?
1.3. Research Questions, Purposes and Objectives
The research questions, purposes and objectives of this study originated from the 
conceptual and empirical perspectives. Integrating these two perspectives together, 
this study has the following two research questions:
(1) What are the factors affecting the tourism policy-making process?
(2) How do these factors inter-relate together in affecting the tourism 
policy-making process?
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The purpose of this study aims to examine the national tourism policy-making 
process in China post 1978 by developing a conceptual framework -  Ideational Based 
Inter-relationships Framework o f the Factors Affecting the Tourism Policy-Making 
Process. More specifically, this study has five research objectives:
(1) To develop an Ideational Based Inter-relationships Framework o f the Factors 
Affecting the Tourism Policy-Making Process based on the existing literature 
through:
(i) Exploring the concept of the inter-relationships of the factors affecting 
the tourism policy-making process;
(ii) Examining and describing the various factors influencing the tourism 
policy-making process;
(iii) Exploring the applicability of the concept -  policy paradigm in the 
tourism context;
(2) To apply the aforesaid conceptual framework to examine the national tourism 
policy-making process of China post 1978 during the period of transition and 
transformation from the planned economy to the market economy;
(3) To explore the inter-relationships of factors affecting China’s national tourism 
policy-making process;
(4) To inquire whether the construct of policy paradigm needs adjustment;
(5) To evaluate the appropriateness of the aforesaid conceptual framework in 
understanding the tourism policy-making process
1.4. Potential Contributions
According to Kosters (1984: p.612), ‘If a multi-disciplinary tourism science 
develops without the ingredient of political analysis, it will remain imperfect and
incomplete’. This study is an exploratory inquiry with the genesis in both the 
theoretical and empirical critiques. Until now, tourism is still the poor cousin of both 
tourism research and political science and policy studies (Hall, 1994: p.l). The 
literature of tourism policy-making has not been well developed in terms of theories 
and frameworks. It is envisaged that the existing tourism policy-making process 
model lacked the comprehensiveness; the factors affecting the tourism policy-making 
are not sufficiently and adequately incorporated into the existing tourism 
policy-making process model. More importantly, the dimension of the 
inter-relationships of factors influencing the tourism policy-making, which is 
suggested by this study as the intrinsic process, has not been received attention. 
Furthermore, the ideational forces in tourism policy-making, which is considered by 
this study as the gravity among the factors, has also not been well discussed in 
tourism policy-making studies. Based on the existing literature, this study attempted 
to develop a conceptual framework -  ‘Ideational Based Inter-relationships 
Framework o f the Factors Affecting the Tourism Policy-Making Process' by 
incorporating more factors that influence the tourism policy-making and exploring 
their inter-relationships. The application of the conceptual framework and the 
investigation of specific relationships or significant causalities of factors were left to 
the empirical case -  China’s national tourism policy-making process post 1978. The 
development and application of the conceptual framework can help unravel the 
intricacies and uncover the underlying causes within the tourism policy-making 
process. Such research outcomes could be viewed as a kind of further work in 
understanding the tourism policy-making process, which is complicated per se.
The national tourism policy-making process in China post 1978 has its own 
significance and value for an in-depth inquiry, given that the national tourism policy
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plays the driving role in the development of tourism. Moreover, the national tourism 
policy-making process proceeds within a complex and dynamic setting -  transition 
and transformation from a planned economy model to a market economy model. The 
examination of the factors affecting China’s national tourism policy-making process 
and exploration of the inter-relationships of these factors can deepen the 
understanding about how tourism policy-making develops in the real world. The 
findings can be relevant to the studies of tourism policy-making in the similar 
contexts, such as Russia, Eastern European countries and Vietnam. King (cited in Lew, 
Yu, Ap and Zhang, 2003) commented on the usefulness of China’s tourism context:
“To date, the rich and diverse history o f tourism in China has scarceiy touched the 
English language discourse o f tourism. The potential contribution o f an understanding 
of tourism to, from, and within mainland China to established theory and practice is 
enormous. ”
1.5. Scope of This Study
The conceptual framework designed for this study is based on the context of a 
nation, and thus is applied and examined at the national level. ‘China’ in this study is 
only limited to the Mainland China for research purpose. China includes Mainland 
China, Taiwan, Hong Kong and Macao. Due to the political and historical reasons, 
Taiwan has been separated from the Mainland China since 1949. Based on the 
‘One-Country, Two-Systems policy’ 10, the socialist system and policies of China are 
not implemented in Hong Kong and Macao.
10 One country refers to China; two systems refer to the (1) socialist system adopted in the 
Mainland China, and (2) capitalism system adopted in Hong Kong and M acao.
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1.6. The Organization of the Thesis
This thesis consists of eight chapters. Chapter One introduces the background, 
research questions, purpose and objectives, study scope and organization of thesis. 
The Chapter Two presents and elaborates the conceptual framework of this study -  
The Ideational Based Interrelationships Framework o f the Factors Affecting the 
Tourism Policy-Making Process, which is used to guide the examination of national 
tourism policy-making in China. This chapter aims for the fulfillment of the Research 
Objective One. Chapter Three reviews the literature about Chinese tourism policy and 
Chinese politics and policy-making that are related to this study. Chapter Four 
discusses and justifies the research methodology designed for this study.
Chapter Five reviews and examines the evolution of China post 1949, especially 
China’s transition and transformation from a planned economy model to a market 
economy model post 1978, and introduces China’s political and administrative system. 
This chapter aims to provide a general background in understanding China’s national 
tourism policy-making. The information utilized in this chapter was from both the 
primary (government documents and interviews) and secondary data (existing 
literature about China). This chapter did not constitute as findings, although some of 
the information were the primary data.
The research results are presented into two chapters respectively. Chapter Six 
examines the roles of various tourism policy actors in the national tourism 
policy-making and the institutional arrangements that prescribe their roles. Chapter 
Seven inquires into the historical evolution of the national tourism policy-making 
process in China post 1978 under the transitional setting and examines the factors that 
have influenced China’s national tourism policy-making. These two chapters aim to
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achieve the Research Objective Two.
Based on the research results, Chapter Eight discusses the inter-relationships of 
factors that have influenced the tourism policy-making in terms of the specific 
relationships and significant causalities as appropriate and the application of policy 
paradigm in the tourism context; the appropriateness of the conceptual framework in 
understanding the tourism policy-making is also evaluated. The last three research 
objectives are fulfilled after these study endeavours. This Chapter also suggests the 
contributions of this study, indicates its limitations and finally makes the 
recommendations for future studies.
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CHAPTER TWO -  THE CONCEPTUAL FRAMEWORK
“Policy analysis is one activity for which there can be no fixed program, for policy 
analysis is synonymous with creativity, which may be stimulated by theory and 
sharpened by practice, which can be learned but not taught”
Aaron Wildavsky 
(1979: p.3)
This chapter aims to present a conceptual framework -  Ideational Based 
Inter-relationships Framework o f the Factors Affecting the Tourism Policy-Making 
Process developed for this study based on the existing literature. The conceptual 
framework was used to guide the empirical examination of the national tourism 
policy-making process in China post 1978.
2.1. Overview of the Basic Concepts
Before presenting the conceptual framework, this section first provides an 
overview of some basic concepts in relation to the whole study.
2.1.1. The Political Economy
The term political economy used in this study aims to provide a holistic and 
broad conception in understanding the tourism policy-making process. The political 
economy is an old and flexible term used for nearly three hundred years to express the 
relationships between the political and economic affairs -  the influences of politics 
and economy on each other (Caporaso and Levine, 2003; Roskin, et al, 2006). Charles 
Lindblom said that ‘in all the political systems of the world, much of politics is 
economics, and most of economics is politics’ (cited in Clark, 1998: p.3). Milton 
Friedman also conveyed ‘there is no such thing as a purely economic issue’ (also cited
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in Clark, 1998: p.3). Economy is understood in its broad sense as social economy, or 
way of life found in production. Social production is not regarded as a neutral act by 
neutral agents but as a political act carried out by members of classes and other social 
groupings (Peet and Thrift, 1989: p.3). Different schools view the political economy 
from different perspectives. The Liberal school focuses attention on the 
interconnections between a dynamic market system and an evolving set of social 
institutions and political decision-making structures, while the Marxist school 
emphasizes the relationships existing between the mode of production and the 
superstructure (Stone and Harpham, 1982). Roskin et al (2006) indicated that 
nowadays everyone including conservatives expects government to induce the 
economic prosperity; virtually all government actions and activities have economic 
ramifications. Therefore, the scope of political economy could be refined to the 
management of the economic affairs of the state (Caporaso and Levine, 2003: p.l). 
This conception does not merely focus on the interaction between the state and 
economy, but rather takes a holistic and broad perspective to integrate the ideology, 
the economy, the social stratification and the state into a coherent whole when 
studying a particular problem (Stone and Harpham, 1982). As Todaro (1997: p.8) 
stated:
“Political Economy goes beyond traditional or simple economics to study among other 
things, the social and institutional processes through which certain groups o f
economic and political e lite s  and other interest groups both within and outside
these soc ie ties  influence the allocation o f scarce productive resources now and
in the future, either exclusively for their own be n e fit often at the expense o f the
larger population as well”
2.1.2. Tourism
Tourism has experienced a rapid and mass development since 1945, the end of
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the Second World War. Today after more than six decades, tourism is frequently 
referred to as ‘the world’s largest industry’ (Sharpley and Telfer, 2002: p.l). 
According to the World Tourism Organization (UNWTO), international tourism is the 
largest export earner and important factor in the payment of most nations; tourism is 
firmly built up as the top industry in many countries and the fastest-growing economic 
sector in terms of foreign exchange generating and employment provision (UNWTO, 
2006). There is no doubt that tourism can bring about enormous economic and 
non-economic benefits to the host destinations (nations, regions and locales) as well 
as the tourists themselves. Tourism can generate national incomes, earn foreign 
exchange, create employment opportunities, stimulate the development, reinforce the 
preservation of heritage and tradition, and protect the environment etc. Tourism also 
can contribute to the rest and relaxation of tourists. On the other side, costs are 
unavoidable for reaping these benefits. Tourism also can generate problems, including 
but not limited to the over-dependency on imports and foreign funds and expertise, 
conflict with the needs of host people, imbalanced socioeconomic development, 
downgrading the physical and cultural environment, creation of social problems such 
as crime, prostitution and gambling, etc. Therefore, it is generally agreed that tourism 
is neither a blessing nor a blight, neither poison nor panacea. It is not until recently 
that, according to Sharpley and Telfer (2002: p.2), that a broad conceptual leap was 
made on the counterbalance amongst the contributions and costs of tourism 
development to assume ‘tourism, preferably planned and managed in such a way as to 
minimize social and environmental impacts, provides a variety of economic benefits 
that contribute to economic growth ’
Tourism is often described as a multi-faceted economic activity that cuts across 
many conventional sectors in the economy. It is hard to depict tourism as an industry
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since it does not have the common structure, the usual production function and the 
output cannot be physically measured (Jenkins, 1994: p.4; Jenkins and Lickorish, 
1997: p.l). It might be for this reason that there is no universally accepted definition 
regarding tourism (e.g. Jenkins and Lickorish, 1997: p.l). In this study, tourism could 
be understood as the processes, activities, and outcomes arising from the relationships 
and the interactions among tourists, tourism suppliers, host governments, host 
communities, and surrounding environments that are involved in the attracting and 
hosting of visitors (Goeldner and Ritchie, 2006: p.5). Albeit not perfect, such 
conception of tourism is considered by this study as a working definition, since it can 
encompass a wide range of facets in tourism and hence fits the purpose of broad 
meaning of tourism used in this study. Goeldner and Ritchie (2002: p.6) indicate ‘each 
of the many definitions that have arisen is aimed at fitting a special situation and 
solving an immediate problem.’
2.1.3. Policy and Tourism Policy
This section reviews the two interconnected basic concepts -  policy and tourism 
policy, discusses the nature of tourism policy and then attempts to make the 
classification for tourism policy.
2.1.3.1. Definition of Policy
There is no a universally accepted definition for public policy and this also 
applies to tourism policy. Jenkins (1991: p.62) argued ‘there is no simple consensus 
on what is meant by the term policy.’ Generally, policy can be defined as a set of 
inter-related decisions (or non-decisions) and actions (or inactions) formulated and 
implemented by government and public authorities to deal with public problems, 
concerns and opportunities in a society (Simmons, Davis, Chapman & Sager, 1974;
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Jenkins, 1978; Anderson, 1979, 1990; Lindblom, 1980; Dye, 1987; Howlett & 
Ramesh, 1995; Hall & Jenkins, 1995). These decisions and actions are usually goal 
oriented, and are formulated and implemented by a set of policy actors (Jenkins, 1978; 
Anderson, 1990). Thus, policy is the result of multiple decisions taken by multiple 
decision-makers (Howlett & Ramesh, 1995).
2.I.3.2. National Policy and Sector Policy
Policies deal with a wide range of problems, concerns and opportunities in a 
society. Some of them are as broad as the general orientation of a country, while some 
are as narrow as a specific issue, like environmental protection, development of 
tourism. Therefore, policies can be generally classified into two categories -  national 
policy and sector policy (Dror, 1971a; Dror, 1971b; Wu, 1989; Zhang, 1991; Sabatier 
& Jenkins-Smith 1993; Howlett & Ramesh 1995 & 2003).
Dror (1971a&b) and Wu (1989) indicated that the national policy or mega-policy, 
deals with overall goals, assumptions on futures, risk evaluation, degrees of 
innovation and provides guides for the substantive policy in a country. Dror (1971b: 
p.63) stated:
“Megapolicies involve determination o f the postures, assumptions, and main 
guidelines to be followed by specific policies. They are a kind o f master policy, clearly 
distinct from detailed discrete policies, though these two pure types are on a 
continuum with many in-between cases. ”
Generally speaking, the national policy is a master and basic policy of a nation, which 
determines the broad and general direction for a nation and applies to the whole of 
society. The national policy of a country is often stated and manifested in its
constitution. The examples of national policy include the democratic politics and 
federalism adopted in the United States and Economic Reform and Open-door policy 
adopted in China. In Singapore, the national policy shifted from the ‘inward foreign 
investment and the presence of TNCs (transnational corporations)’ to ‘new outward 
investment strategy’ in 1990s. This new national policy has its genesis in the 
regionalism which is defined as an integration process whereby a region is created 
through the connecting together of different locales, cities or countries. Singapore’s 
‘outward turn’ aimed to spread the regional economic wings, which was envisioned as 
a way of transforming ‘Singapore Limited’ into ‘Singapore Unlimited’. This new 
national policy had the significant impact on the making of sector policies, such as 
tourism policy, which will be explained below (Chang, 1998: p.75 -  79).
Unlike national policy, the sector11 policy is concerned with a sector of political, 
economic and social activities of a society, and sets the guidelines for the 
development of this sector. Scott & Meyer (1991) defined a societal sector as the 
inclusion of all organizations within a society supplying a given type of product or 
service together with their associated organizational sets: suppliers, financiers, 
regulators, and so forth, such as energy, tourism and transportation. The sector policy 
should adhere to and follow the principles of national policy. Actually, there is no 
clear boundary between national policy and sector policy, as a sector policy can 
become the national policy of a country. For example, when a country is invaded by 
another country, the military and defensive policies become the national policy in 
order to fight against the aggression. In China, when the focus of government shifted 
from political struggle to economic development in 1978, the economic policy -
11 In this study, the term ‘sector’ is used interchangeably with the term ‘industry’. Please also see 
P .4 0 -4 1  as well as Scott (2001).
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‘Economic Reform’ became the national policy of China, which provided the 
direction for all sectors of the country. This is why Dror (1971b) remarked ‘though 
these two pure types are on a continuum with many in-between cases.’
Tourism policy is a sector policy dealing with the tourism industry. It is defined 
by this study as a set of inter-related decisions (or non-decisions) and actions (or 
inactions) formulated and implemented by government and public authorities to deal 
with the problems, concerns and opportunities in the tourism industry. As a sector 
policy, tourism policy is generally under the broad umbrella of the national policy. For 
an example, tourism policy in Gambia that took into account the major concerns for 
the country was consistent with the national policy objectives of economic growth, 
balance of payments and of narrowing the rural-urban economic development gap 
(Dieke, 1993b: p.280). After examining Singapore’s tourism policy in the 1990s, 
Chang (1998: p.81) found that the tourism policy was ‘a reflection of national policy’ 
-  ‘Singapore Unlimited’. In 1995, the Singapore Tourist Promotion Board unveiled its 
new mission statement ‘Tourism Unlimited: Bringing the World to Singapore, 
Bringing Singapore to the World’. Chang (1995) considered this statement as an 
offshoot of Singapore’s aforesaid national policy as it aims to develop Singapore not 
only as a memorable tourist destination, but also a tourism business centre and a 
tourism hub.
2.I.3.3. The Nature of Tourism Policy
Almost all governments are involved in the development of tourism. The tourism 
industry cannot survive without political and social stability, which can only be 
provided by government. Government also provides other services, which are 
necessary for tourism development, like immigration procedures to facilitate tourist
arrivals, provision of transportation services and negotiating bilateral aviation 
agreements. As early as 1984, Koster had been aware that ‘the involvement of 
governments with tourism is a fact’ (p.612). Williams and Shaw (1988: p.230) also 
argued ‘the very nature of tourism -  with its heavy spatial and seasonal polarization -  
usually requires some form of interventionism.’ Hall (1994) further envisaged that 
there is inevitably some extent of government intervention in tourism regardless of 
political structure. However, such government involvement or intervention does not 
constitute a tourism policy because they are not specifically decided in influencing 
tourism, despite that they have implications for tourism in terms of setting economic 
and regulatory parameters within which the tourism industry operates (Jenkins and 
Henry, 1982; Jenkins, 1991; Hall, 1994).
Tourism policy represents the government involvement in tourism that is 
specifically intended to influence the development of tourism (Jenkins and Henry, 
1982; Jenkins, 1991). According to Jenkins (2000: p.83), tourism policy is ‘essentially 
a strategic declaration within which tourism is expected to develop’ and offers ‘a 
reference framework to guide the tourism development actions.’ It not only reflects 
government’s recognition of the specific needs of the tourism industry, but also the 
necessity for its involvement in the operation of tourism (Jenkins, 1991; Wilkinson, 
1997). From the theoretical point of view, tourism policy can be negative for 
restraining the. development of tourism, but actually most of tourism policies are 
positive to facilitate and promote rather than hinder the development of tourism, 
because it is universally accepted by governments around the world that tourism is a 
‘good thing’, no matter what type of ideology a nation sticks to (Hall, 1994: p.28). 
Richter (1989: p. 19) argued that the political leadership does not ask if it is wise to 
develop tourism, but rather does consult on how to develop tourism quickly to
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showcase the nation’s attractions and bring in big yields.
2.I.3.4. Types of Tourism Policy
Tourism policy comprises a wide range of decisions and actions because rarely 
do government or public authorities address a problem with a single decision and 
action (Howlett & Ramesh, 1995). Therefore, it is necessary to classify these 
decisions and actions into meaningful types. Based on the studies of Wu (1989), 
Zhang (1991), Hall (1993), Howlett & Ramesh (1995), this study has classified 
tourism policy into two inter-related types of decision and actions: basic tourism 
policy decisions and concrete tourism policy decisions.
Basic tourism policy is a set of guidelines and statements that determine the 
general goals, strategy and plan for the development of tourism. For example, the 
basic tourism policy in Canada has been developed to enhance the growth and 
efficiency and to maximize the contribution from tourism, while in Britain, it is also 
to maximize the contribution of tourism to employment and income (Gee, Maken & 
Choy, 1989). The basic tourism policy decisions directs the formulation and 
implementation of a concrete tourism policy decision, which deals with a set of 
concrete problems, concerns and opportunities in the development of tourism, such as 
the stagnation in the growth of tourist demand and unsatisfactory quality of services. 
This type of tourism policy decision contains most of the tourism policy decisions and 
covers a wide range of tourism issues.
2.2. The 4Ideational Based Inter-relationships Framework of the Factors Affecting 
the Tourism Policy-Making Process’
The term ‘framework’ is to ‘sets the boundaries -  a set of principles and
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guidelines which provide a philosophical base and an organizational structure -  for
construction ....... ’ [South African Qualifications Authority (SAQA), 2007)]. Miles
and Huberman (1994: p. 18) further indicates that a ‘conceptual framework’ aims to 
explain the main things to be studied (i.e. the key factors, constructs or variables and 
the presumed relationships among them). The conceptual frameworks can be 
rudimentary or elaborate, theory driven or commonsensical, descriptive or causal. It is 
opined that Miles and Huberman’s view has provided a heuristic guide for this study 
in designing its conceptual framework shown below.
2.2.1. The Premises of the Conceptual Framework
The development of the conceptual framework was based on the following four 
premises:
(1) Policy is determined by a set of factors ranging from the broad political and 
socioeconomic conditions, to the institutional and organizational elements, and to 
the values, interests and power of individual policy actors. This study defines the 
forces or elements that shape the policy as the ‘policy factors’.
(2) Any single policy factor, such as ideology and socioeconomic conditions, cannot 
determine policy alone. Policy is shaped by multiple policy factors;
(3) Thereupon, inter-relationships occur among policy factors.
(4) And, the policy factors affecting the tourism policy-making process could be 
viewed as a ‘relational whole’.
2.2.2. The Role of the Conceptual Framework
Based on the existing literature, this study has designed and developed a 
conceptual framework entitled the ‘Ideational Based Inter-relationship Framework o f  
the Factors Affecting the Tourism Policy-Making Process' (see Figure 2).
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The inter-relationships of the policy factors in the policy-making process are defined 
in this study as the bilateral and multi-lateral relationships of policy factors. This 
conceptual framework has the following two roles:
- To embrace the policy factors that affect the tourism policy-making in a 
more organized and systematic way;
- To understand the tourism policy-making process through exploring the 
inter-relationships of policy factors driving the tourism policy-making.
2.2.3. The Fundamental Constructs of the Conceptual Framework
Miles and Huberman (1994: p. 18) indicate that theory building relies on a few 
general constructs that subsume a mountain of particulars. In general, four 
fundamental constructs underpinning this conceptual framework are (1) orbit of the 
policy factors; (2) levels of policy factors; (3) systems theory; and (4) 
inter-relationships of policy factors.
2.2.3.1. The Orbit of the Policy Factors
The orbit of the policy factors in this conceptual framework refers to the strand 
or path in exploring the policy factors affecting the tourism policy-making process. 
Generally speaking, the policy-making process involves numerous forces. However, 
different scholars derive different overviews or conceptualizations towards the 
policy-making process in accordance with their own study aims and settings. For 
example, Simeon (1976) summarized that the policy is a consequence of the political 
environment, values, ideologies, the distribution of power, institutional framework, 
etc. Barrett and Fudge (1981) indicated that policymaking involves the economic, 
physical and social/political environments in a process of action and reaction over 
time. Self (1985) pointed out that public policy is influenced by the economic, social,
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and cultural characteristics of society, as well as by the formal structure of 
government and other features of the political system. By reviewing the previous 
studies undertaken during the 1970s and 1980s, Sabatier (1991) and Jenkins-Smith 
and Sabatier (1993) refined the scope of conceptualization and conceived that public 
policy-making was influenced by the preference, interests and resources of policy 
actors involved, institutional rules and background socioeconomic conditions. 
Sabatier (1999b) concluded that the policy-making process involved ‘an extremely 
complex set of interacting elements over time’ (p.3) and suggested that ‘given the 
staggering complexity of the policy process, the analyst must find some way of 
simplifying the situation in order to have any chance of understanding i f  (p.4).
According to Busch and Braun (1999) and Howlett and Ramesh (1995; 2003), 
the policy actors’ subjective views (e.g. ideology, ideas, values and interests) have an 
influence on the objective reality -  the surrounding environment. The subjective 
views serve as the interpretative prism or filtering mechanism for the policy actors to 
understand the objective reality. Stone (1988: p. 106) also argued that there is no 
objective description of a situation and there can only be portrayals of people’s 
experience and interpretations. The objective reality after the interpretation or filtering 
by subjective views becomes the perceived reality that determines the choices of 
strategy and the direction of actions. Elster (1989: p.20 -  21) stated:
“It would be naTve to think, for instance, that public policy can be explained by the 
goals o f government and the opportunities that, objectively speaking, are open to it. 
Rather, goals interact with beliefs -  in fact highly controversial theories -  about what 
are feasible economic theories. ”
Therefore, the orbit of policy factors affecting tourism policy-making can be
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identified: (a) the objective realities (i.e. the environmental stimulus); (b) the 
subjective views (e.g. values, belief, ideas, ideology); (c) prescriptive mechanism -  
institutions (enabling and restraining); and (d) resources -  power (Simeon, 1976).
2.2.3.2. The Levels of Policy Factors
The policy factors vary from the broad socioeconomic conditions to the values 
and power of individual policy actors of a country. For a more systematic exploration 
and examination, it will be better if there is a classification of policy factors in 
accordance with their respective coverage or scale. Based on earlier works (e.g. Scott, 
2001; Howlett & Ramesh, 2003), policy factors can be generally classified into three 
levels -  (i) macro level; (ii) sector or meso level; and (iii) micro level -  i.e. 
organizational and individual level.
Macro-level policy factors, which resemble an umbrella covering the whole 
society of a nation, mainly include the environment and ideology. The environments 
that tourism policy-making deal with consist of (1) international environment, (2) 
internal political & socioeconomic environment, (3) national policy, (4) tourism 
environment and (4) policies from other sectors.
The second level refers to the sector or meso level (Howlett and Ramesh, 2003). 
The sector or meso level appertains to a sector of society. It could be defined as the 
organizations that constitute a recognized area of institutional life aggregately: key 
suppliers, resource and product consumers, regulatory agencies, and other 
organizations that produce similar services or products (DiMaggio and Power, 1983; 
Scott and Meyer, 1991; Scott 2001). The concept of sector is built on the conventional 
conception of industry (Scott, 2001). The policy factors at the sector level comprise
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the sectoral view -  tourism policy paradigm (Braun, 1999) and the sectoral 
prescriptive mechanism -  tourism institutions.
The micro-level policy factors are the tourism policy actors, including their 
beliefs, values, interests and power. The tourism policy actors can be organizations 
(e.g. national tourism administration, tourism association) or individuals (government 
ministers, industry leaders). The detailed explanation of these policy factors will be 
provided in Section 2.2.4.
2.2.3.3. Systems Theory
According to Bertalanffy (1972 cited in Leiper, 1979: p.395), the term ‘system’ is 
used to encompass
“A set o f elements standing in interrelation among themselves and with the
environment ..... (and systems theory is) a way o f seeing things which were
previously overlooked or by-passed and in this sense is a methodological maxim.”
Generally, the policy-making process can be viewed as an input-output model of 
the political system derived from the works of the system theorists including Easton 
(1965a; 1965b), Powell and Almond (Jenkins, 1978) (see Figure 3). The political 
system is defined as the group of inter-related structures and processes functioning 
authoritatively to allocate values for a society (Anderson, 1979, 1990 & 2003; Dye, 
1987). Nevertheless, the concept of the political system is broad per se. The political 
system can be differentiated into various policy sectors or fields; each of these sectors 
or fields is engaged into one of multiple state actions under the guidance of sectoral 
worldview or paradigm (Braun, 1999: p. 17). Howlett and Ramesh (2003: p. 15) also 
pointed out that rather than attempt to explain all government policy-making within a
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‘political system’, previous studies have focused instead on the processes in policy 
sectors or fields or domains. This framework considers that the part of the political 
system, which functions to process the tourism policy decisions as the tourism policy 
system. The tourism policy system encompasses the tourism policy paradigm, tourism 
institutions and tourism policy actors. In other words, the tourism policy system 
covers the policy factor ranging from sector to micro levels.
Environments Environments
— ^ Demands THE — ^ Decisions — ^
Inputs POLITICAL and Outputs
— Support SYSTEM — ► Actions — ►
Environments Environments
Figure 3. The Simplified Model o f the Political Systems 
Source: Hall, 1994: p.50
In brief, this framework suggests that all of the policy factors from both outside 
and inside the tourism policy system are its inputs. It is conceived that the forces in 
the environment are just kinds of inputs; values, interest and power of policy actors 
whose behaviours are prescribed by the institutions are also considered as the inputs, 
which influence tourism policy-making as well as the environment. All of these 
factors inter-relate together to generate demands for tourism policy of the tourism 
policy system. When demands are generated, the tourism policy system processes and 
transforms these demands into policy decisions, which represents its output. The 
impacts of policy decisions may subsequently affect and modify all the policy factors 
and the demands generated therein, which in turn provides a feedback mechanism in
the model (Dye, 1987 & 2002; Anderson, 1990 & 2003).
Jenkins (1978) developed a four-stage framework of policy-making, which has 
been incorporated into this framework (see Figure 2). These four stages are:
■ Stage One -  Policy demands: demands for policy arising from inside and 
outside the political system
■ Stage Two -  Policy decisions: policy decisions made by government or 
public officials
■ Stage Three -  Policy outputs: policy outputs are the tangible manifestations 
of government or public officials, the things actually done in pursuance of 
policy decisions and statements.
■ Stage Four -  Policy impacts: policy impacts are the intended and 
unintended consequences resulting from the tourism policy decisions and 
actions.
2.2.3.4. The Inter-relationships of Policy Factors
It is acknowledged that the study of the inter-relationships of policy factors 
affecting tourism policy-making is a difficult and challenging area because of the 
dynamic, complicated and organic nature of the policy factors. There is also limited 
literature related to this concept specifically. This study will initially attempt to 
explore the setting and scope of inter-relationships, and develop a set of propositions 
on the nature of inter-relationships between some policy factors based on the case of 
tourism policy-making in China.
The Setting of the Inter-relationships of Policy Factors
Various policy factors are not isolated, but rather inter-related. This conceptual
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framework generally views that factors exist within a funnel of causality, in which 
each policy factor is nested within another (Hofferbert, 1974; Simeon, 1976; Howlett 
& Ramesh, 1995). This is the setting of the relationships between the policy factors. 
Starting from the Tourism Environment (shown in Figure 2), the tourism policy actors 
also confront a tourism environment -  the tourism environment in addition to the 
broad international as well as internal political and socioeconomic environments. The 
sector environment is assumed to influence a sector policy-making directly and 
proximately. For example, tourism policy actors confront the tourism environment 
including the structure of the tourism market, various activities and entities 
constituting the tourism industry and the subsequent problems arising from these 
activities and entities (Dieke, 2000b: p.7). The policy decisions of other sectors and 
the tourism environment affect each other. For example, an expansive policy of the 
transportation sector benefits the development of tourism; a large influx of tourists 
will also trigger the subsequent adjustment and change in transportation policy.
The tourism environment and policies of other sectors occur under the coverage 
of the national policy. The national policy (e.g. foreign ownership and tax incentives) 
will have implications for tourism, but is not specifically intended to influence 
tourism (Jenkins & Henry, 1982; Wilkinson, 1997). Meanwhile, the ongoing 
development of tourism will also affect its position in the national policy. For example, 
according to Clancy (1999: p. 11 -  12), tourism in Mexico by the end of 1990s was 
largely the outcome of the deliberate state actions commencing from the 1960s under 
the socioeconomic pressures, therefore, tourism became the leading sector within 
Mexico’s national development strategy focusing on the export-oriented growth.
National policy and all sector policies are set within ideology. The ideology is the
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political thought that defines the orientation of all kinds of policy decisions in all 
policy sectors. Hettne (1995) indicates that the development strategy is the means of 
implementing the development process guided by a specific ideology. The 
implementation of national policy and sector policies also strengthens and intensifies 
the position of the ruling ideology. Ideology exists within the political and 
socioeconomic environments. The ideology will affect the political and 
socioeconomic development, whereas the changes in these environments such as a 
crisis or anomalies may lead to changes in ideology (Hall, 1990 & 1993; Howlett & 
Ramesh, 1995). Sherman (1987: p.49) summarized that the social structure (including 
ideas and institutions) is a function of the economic structure and the economic 
structure is also function of social structure.
The Scope of the Inter-relationships of Policy Factors
Generally speaking, there are two categories of inter-relationships: interaction 
and coalescence. The coalescence and interaction of policy factors intertwine together 
to determine both the national policies and sector policies.
Interaction
Various policy factors are not independent of and isolated from each other, but 
rather they interact together, which means that policy factors mutually affect each 
other. Elliot (1987: p.223) obtained a similar generalization:
“The role o f government in the development o f tourism in any country is crucial, but 
governments must operate within the given environment and with established factors 
which continually change and react with each other. ”
Such interactions are assumed to be ‘bilateral’ or ‘multilateral’. For bilateral
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interaction, change in the political and socioeconomic environments such as a crisis or 
anomalies will lead to a change in ideology, while ideology such as communism and 
capitalism also affects political and socioeconomic development (see arrows in Figure 
2). For multi-lateral interaction, socioeconomic development can affect the 
development of a sector, which in turn affects the position of this sector in national 
policy, such as Clancy’s Mexico case stated above.
Coalescence
Policy is jointly shaped by multiple policy factors with each factor assumed to 
have its own role in the policy-making process. Sherman (1987: p. 14) argued:
“Never assume that a particular social phenomenon is accidental or iso la te d .......
although one may analytically separate a single phenomenon from the whole for study, 
no valid policy conclusion can be drawn until the possible relations to the rest o f the 
social system are also studied. ”
For example, once the issues from the environment are transmitted to 
government for policy response, the examination of environment alone cannot explain 
how the issues will be perceived or what policy responses will be made to it. Ideas are 
especially important in setting the assumptions to define the policy problems and limit 
the range of policy alternatives considered, but they do not provide the full 
explanations since they tend to be general and only account for broad orientations 
rather than the specific details of policy (Simeon, 1976). For an example, Indian 
tourism policy is a peculiar blend of ideals about the traditional hospitality and ideas 
of contemporary capitalist development, but such ideational factors do not provide the 
sufficient explanation as to why the current national tourism policy is relatively 
underdeveloped. Perhaps, the institutional element -  democratic framework can
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account for the several revisions and modifications in the policy outputs (Singh, 2001: 
p. 143). Policy-making involves the exercise of authority and power; the distribution 
of power among the policy actors affects the policy outputs. Wilson (2000: p.253) 
summarized that the major changes in the public policies could be partially explained 
by the ideological shifts resulting from political struggles in which subordinate classes 
attack the governing ideology with an alternative ideology underpinning a set of 
different arrangements and policy packages. Therefore, it is suggested to examine the 
respective roles of policy factors in terms of relative importance, specific relationships 
and significant causalities.
2.2.4. Elaboration and Explanation of the Conceptual Framework
The elaboration of this conceptual framework is organized into three sections -  
(1) policy inputs; (2) policy process; and (3) policy outputs.
2.2.4.1. Policy Inputs
The policy inputs to the tourism policy-making process are the policy factors 
from the macro, sector/meso and micro-levels.
Macro-Level Policy Factors
As aforesaid, the macro-level policy factors cover the every facet of society, 
including the tourism sector and tourism policy-making process.
Environments
Based on systems theory, the environment refers to any condition or 
circumstance defined as external to the boundaries of the tourism policy system. 
Public policy was seen as a response of government to challenges and pressure from
47
the environment (Hofferbert 1974: p.6). Generally, it can be assumed that there are 
two layers of environment -  structures and anomalies. According to Giddens (1984: 
p.387), structure comprises rules and resources, recursively implicated in the 
reproduction of social systems. The rules refer to the generalized procedures applied 
in the production or reproduction of social lives. The concept of structure that ignores 
asymmetries of power is radically incomplete (Sewell, 1992: p.9). Resources, 
according to Giddens (1984: p.377), are the ‘media whereby transformative capacity 
is employed as power in the routine course of social interaction.’ What the structure 
produces are the persistent social practices made by collective human activities and 
transformed through the collective human activities (Cox, 1987: p.4). These persistent 
social practices can be anticipated or explained by the social members. The other 
layer of environment is the anomalies. The anomalies in the environment mean the 
‘real world developments’ that cannot be anticipated or explicated by the social actors.
Policy-making cannot be adequately studied apart from the environment in 
which it occurs (Anderson, 2003: p.39). Environments, which the tourism policy 
actors confront, comprise the international environment, political & socioeconomic 
environment, sector environment, national policy and policies from other sectors.
Governments around the world have certain responsibilities or principles to run a 
country. These responsibilities vary from country to country. But providing stability 
and security, and raising the standard of living are commonly and widely accepted 
responsibilities (Elliot, 1997). The political, economic and cultural values of tourism 
may enable governments to fulfill these two responsibilities. Politically, tourism can 
be used to improve foreign relations with other countries, enhance international 
recognition and promote positive and desirable images of the host country and
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international peace. What is noteworthy about tourism is its economic values, such as 
earning foreign exchange, generating income, providing employment, contributing to 
regional development and stimulating other industries. In terms of social and cultural 
values, tourism can promote mutual understanding and friendship with other countries 
(Lickorish, 1991; Hall, 1994; Elliot, 1997).
Which values of tourism are utilized by government, rely largely on the 
environment that the government confronts. For example, in Japan the economic 
value of tourism to earn foreign exchange was rapidly eclipsed by other export 
industries and by a strong domestic economy in 1980s and 1990s. Inbound tourism 
was used by the government to facilitate the understanding of tourists towards Japan, 
rather than on how much revenue is earned. Meanwhile, outbound tourism was 
encouraged by the Japanese government as a means of reducing the trade imbalance 
with other nations like the United States and European countries, and to serve broader 
educative, diplomatic and political goals. So the function of the Japan National 
Tourism Organization (JNTO) shifted from attracting foreign tourists to Japan and the 
promotion of domestic tourism to facilitating the overseas travel of Japanese (Hall, 
1994).
The environment generates problems, concerns, and opportunities that are 
transmitted by policy actors to the tourism policy system. Changes in the environment 
provide a base for the development and change in tourism policy through attracting 
the attention of government to a set of problems, which need to be dealt with (Heclo, 
1974).
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International Environment
It is undoubtedly the case that states are increasingly constrained and shaped by 
global forces including supranational institutions. The international environment not 
only influences policy sectors that are apparently internationally oriented such as trade, 
but also sectors with no immediate international connection such as health care and 
old age pensions (Howlett and Ramesh, 2003). Since tourism especially international 
tourism is an international market driven industry, the international environment such 
as global demand, security, crisis must always be recognized by government as 
important issues or forces affecting the successful actions; but it should be noted that 
the national governments can do little to alter these forces (Elliot, 1983: p.379). 
During the 1960s, international tourism had seen the growing demand from the United 
States, Europe, Japan and Australia for vacations based on ‘sand, sea, sun and sex -  
the four Ss’ due to economic prosperity; these regions also started to invest in tourism. 
International tourism was then perceived by many developing countries as the catalyst 
for the economic development (Matthews, 1978). Security issues such as crisis, risks 
and wars also affect the government’s public policy-making for tourism. Terrorists’ 
attacks on the Western World, the Iraq War, the outbreak of SARs and the threat of 
bird flu all restrained people’s desire and ability to travel, and thus the well-being of 
tourism destinations around the world. Such crises and risks have to be taken into 
account in the public sector management of tourism destinations (Goeldner, et al, 
2006).
Because of the deepened internationalization, the international institutions 
operate in a global sphere of activity and are able to influence and even determine the 
political and economic activities in a nation (Mowfourth and Munt, 1998: p.289). The 
World Trade Organization (WTO) requires its members to work towards lowering
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trade barriers by according ‘national treatment’ to imports and not subsidizing exports 
(Howlett and Ramesh, 2003). Due to the huge impact of crisis on global tourism, the 
World Tourism Organization (UNWTO) established the Recovery Committee. This 
Committee has formulated the Crisis Guidelines for the Tourism Industry, which is a 
step-by-step working document in guiding the regions before, during and immediately 
after a crisis to get tourists returning to a destination as soon as possible (Goeldner, et 
al, 2006).
Internal Political Environment
There are not many studies concerned with the relationship between the political 
environment and formulation of tourism policy, and few elements in the political 
environment related to tourism policy-making have been identified. The two obvious 
elements are political stability and international relations. The Philippines under 
President Marcos and Taiwan are two notable examples.
Due to the increasing unpopularity of Marcos and increasing crime rate, he 
imposed martial law in 1972 and since then tourism was a high priority within the 
government. Tourism was used by Marcos to maintain the legitimacy of his regime. 
First, tourism could be utilized by the regime to create a favorable image of the 
country and the Marcos government for international tourists and for foreign 
governments. Secondly, international tourist visitation was held up by the regime to 
be an endorsement of its activities and of martial law. As a result, a vigorous tourism 
development programme was launched including the hosting of the Miss Universe 
contest, World Bank Conference, and the mass construction of luxury hotels (Richter, 
1989; Hall, 1994).
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Taiwan is a part of China, but due to political reasons, Taiwan has been separated 
from Mainland China since 1949. With increased international recognition of the 
People’s Republic of China (PRC), Taiwan can only maintain ‘diplomatic relations’ 
with about 20 countries. Similar to Japan, the importance of the traditional objective 
of tourism policy, to earn foreign exchange, has diminished because of her massive 
accumulation of foreign exchange reserves. The emphasis of tourism policy has 
shifted towards outbound tourism to improve the image of Taiwan, strengthen 
substantive international relations, and meet broader diplomatic objectives (Hall, 
1994).
Internal Socioeconomic Environment
Japan and Taiwan are two exceptional examples in which their economic 
conditions weakened the economic importance of tourism and hence changed their 
respective tourism policy objectives. In most cases, the socioeconomic environment 
has led governments to formulate an economic oriented tourism policy. Two elements 
in the socioeconomic environment that lead governments to emphasize the economic 
benefits of tourism are the (1) socioeconomic problems and the (2) important position 
of tourism in the economy of a country.
Domestic socioeconomic problems include (i) economic recession; (ii) 
unemployment and underemployment; (iii) increasing population and labour force 
which exacerbates unemployment and underemployment; (iv) balance of payments 
crisis; (v) shortage of foreign exchange and fewer export options; (vi) regions 
suffering from economic restructuring; (Jenkins & Henry, 1982; Airey, 1983; 
Williams and Shaw, 1991; Hall, 1994; Clancy, 1999, etc.). These problems may draw 
government attention to the economic functions of tourism. For example, the balance
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of payments crisis during 1967 motivated the British government to enact the 
Development of Tourism Act in 1969 (Airey, 1983; Elliot, 1997). In Mexico, the 
deficit in the current account had been recorded every year between 1955 and 1981. 
By 1960s, the annual deficit approached 3% of gross domestic product. Meanwhile, 
the industrialization push resulted in a neglect of agriculture, especially for small 
producers. The resulting internal migration put pressure on already overcrowded cities. 
Tourism was viewed as a means of overcoming bottlenecks in secondary import 
substitution through enhancing export earnings and promoting regional development 
(Clancy, 1999: p .ll).
The second element is the importance of tourism in the national economy of a 
country. The basic step for tourism policy-making is the recognition of the importance 
of tourism by government. Governments are drawn into tourism because of its 
significance. The increasing significance of tourism as a source of income and 
employment, and as major factor in the balance of payments for many countries, has 
been attracting the increasing emphasis by central and local governments (Elliot, 1987; 
1997). This element is often linked to socioeconomic problems that give tourism a 
more salient position in the economy, and triggers the development and change in the 
tourism policy.
In Thailand, there was no real support for tourism from government before 1985. 
This attitude changed radically when tourism became the top foreign currency earner 
in 1985. Meanwhile there was a decline in economic growth, traditional primary 
production and manufacturing export, resulting in growing indebtedness and a serious 
balance of payment deficit. Since then, the Thai government took the lead to develop 
tourism by significantly increasing the budget of the Tourism Authority of Thailand
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and cutting the hotel room tax (Elliot, 1987). Woon (1989) examined the Malaysian 
tourism policy and found change was related to oil prices. Since 1980, oil has 
emerged as one of the leading export items in Malaysia. This eclipsed the importance 
of tourism development, and a lot of emphasis was placed by the government on the 
development of the oil industry. However, the collapse of oil prices in 1985 and 1986 
forced the Malaysian government to seriously rethink its tourism planning and 
development strategy. As a result, top priority was then given to tourism.
Tourism Environment
The most proximate environment to the tourism policy maker is the tourism 
environment. Elliot (1997) addressed the fact that tourism problems and negative 
tourism impacts are two aspects of tourism development, which result in direct 
government involvement. Tourism problems, like a tremendous increase in air traffic 
caused by mass tourism in the peak season, demand direct action from government, 
whereas the negative impacts of tourism such as environmental deterioration may also 
lead to government intervention.
There appears to be little understanding of the relationships between the stages of 
tourism development and formation of tourism policy. Generally speaking, the degree 
of tourism development can affect the extent of government’s role in tourism. 
According to the World Tourism Organization (UNWTO, 1994), the Organization for 
Economic Cooperation and Development (OECD) identified the governments of the 
OECD countries playing different roles at the different stages of tourism development. 
It can be concluded that there would be different problems, concerns and 
opportunities at the different stages of tourism development, which causes the 
government to respond. For example, in the second stage of tourism development
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(late 1960s), tourism in OECD countries underwent a democratization with the 
development of tour operators, charter flights and major tourists destinations. These 
developments caused governments to become involved in the development of 
infrastructure projects. The development of tourism also requires the training of a 
work force to service the new demand, hence governments became involved in 
professional training. In stage three (early 1970s), the rapid growth in tourist demand 
immediately gave rise to a process of deterioration in standards and a certain abuses 
that caused the governments to implement control measures, for examples tourist 
protection, price control, and regulation of travel agencies.
National Policy or National Development Policy
According to Dror (1971: p.63), the macro policy or ‘mega policy’ of a nation 
guides ‘the determination of the postures, assumptions and main guidelines to be 
followed by specific policies’. Based on this rationale, tourism policy-making is under 
the broad umbrella and framework of national policies. Pearce (1992: p.7) 
acknowledged that the scope of government intervention in tourism was largely due to 
the broader political philosophies and policies. Goeldner and Ritchie (2006: p.416) 
viewed tourism policy as ‘being directly based upon and derived from the policies that 
direct the total socioeconomic system of the nation or region in which the tourism 
subsystem is located.’ The national policy of a country in general, provides direction 
and guidelines for the tourism policy-making. As a sector policy, tourism 
policy-making should stick to the principles of and integrate harmoniously with the 
national development policy (Wu, 1989; Wilkinson, 1997). The British Tourist 
Authority (1988) stated that a successful tourist industry relies on the effective 
undertaking of essential national tasks within a framework of national policy.
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After examining the political economy of tourism development in Mexico, 
Clancy (1999) concluded that ‘state action toward tourism is better understood in the 
context of the larger development strategies pursued by the state itself’ (p. 11). 
Moreover, it was also identified in Mexico’s case that the national policy and tourism 
policy interacted together, which was mutually supportive in nature. According to 
Clancy (1999), Mexico had maintained the import substitution strategy for over thirty 
years by 1960s. Comparing to the export oriented strategy, the import substitution 
strategy was an inward-oriented policy for the industrialization that was pursued by 
many Latin American countries in that era. These countries conceived that the 
inward-oriented industrialization would offer a more secure and orderly basis for the 
generation of sustained growth (Broham, 1996). Although this national strategy had 
proved to be effective in terms of enviable growth rates and significant 
industrialization and attained the ‘Mexican Miracle’, economic and social pressures 
also arose, such as deficits in balance of payments and uncontrolled growth of urban 
areas. Tourism was viewed by government as a means to overcome these difficulties 
in earning foreign exchanges and stimulating regional development. The Mexico 
government developed the tourism sector through the planning of tourist resorts, 
provision of infrastructure, investing and operating the tourist facilities and 
formulation of investment incentives for private sector. In consequence, successful 
development of tourism contributed to the continued import substitution strategy 
(Clancy, 1999).
Policies from Other Sectors
According to Sabatier & Jenkins-Smith (1993), a sector policy system and its 
policy are not autonomous, but are impacted by the policies from other sectors. In fact, 
the policy decisions from other policy sector are the dynamic element affecting a
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specific policy sector, such as tourism policy sector. For example, a conservative 
aviation policy may restrict the formulation and implementation of ambitious and 
expansive tourism policy.
Interpretation Framework: Ideational Factors and Interests
The environmental conditions are the objective realities. Nevertheless, the issues, 
concerns and opportunities do not have an ‘objective existence’ waiting to be 
recognized by the government; to be converted into a problem a condition must also 
be seen as an appropriate topic for governmental action (Anderson, 2003: p. 82). This 
means that the identification of environmental stimulus is not a mechanical process, 
but rather a socially constructed process that involves the definition of normalcy and 
what constitutes an undesirable deviation from that status (Howlett and Ramesh, 
2003). Anderson (2003: p.82) argued that ‘there is no single correct way to assess a 
condition and define a problem, although many people will have strong views and 
preferences on some matters. Problem definitions compete for acceptance.’ Policy 
problems are constructed in the realm of public and private discourse (e.g. Spector 
and Kitsuse, 1987; Rochefort and Cobb, 1993). Problem definition, according to 
Stone (1988: p. 106) is strategic as government, interest groups and individuals 
deliberately and consciously offer ‘portrayals’ to promote their favoured course of 
action. The policy decisions and actions are the outcomes of the understanding and 
interpretation made by the policy actors towards the objective realities (Braun, 1999:
p.12).
Ideas versus Interests in Interpreting the Real World
Ideas and interests serve as an interpretation framework or filtering mechanism 
for the policy actors to perceive the environmental stimulus. Nevertheless, ideas differ
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from interests (Braun, 1999; Nahrath, 1999). In the policy-making process, interests 
refer to the self-interests guiding the policy actors (individual or group) to pursue the 
best advantages in the policy-making process (Howlett & Ramesh, 1995 & 2003). 
Ideas distinguish themselves from interests; ideas such as traditions, knowledge, 
beliefs and values affect how individuals consider, derive and defend their interests. 
Haberman (1972) heavily emphasized on the notion of knowledge constituting 
interests. Hamilton (1987: p.20) indicated that one role of ideology is to promote, 
serve or reflect interests.
According to Dijk (1998: p. 15), ideas are objects or processes in and/or of the 
mind, they are the products of thinking. Ideas can be new, original interesting 
thoughts and about important issues. They can be personally or socially shared. Ideas 
enable the policy actors to generate the meaning about environment that help 
engender the policy decisions (Braun, 1999: p. 12). Meaning stands at the heart of all 
social lives. Without of framework of meaning, neither collective nor individual life is 
possible, (Berger, 1976; Stunkel and Sarsar, 1994). Phillips (1994: p.57) opines that at 
the heart of politics is a struggle over meaning.
The Role o f the Ideational Dimension in Policy-Making
Anderson (1978: p.23) argued that ‘policies are formulated within some systems 
of ideas and standards which is comprehensible and plausible to the actors involved.’ 
Sabatier (1999: p.3) pointed out ‘the process o f public policymaking includes the 
manner in which problems get conceptualized and brought to government for 
solution’. Likewise, Busch and Braun (1999: p .l) further considered ‘for, like any 
other human action, public policy is only possible within a cognitive framework that 
relates the goals to be achieved to the available means and other data relevant for a
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particular decision.’ Howlett and Ramesh (2003: p. 121) concluded that how the 
environmental conditions come to be interpreted as a public problem demanding for 
the policy response pertains to the nature of human knowledge and the social 
construction of that knowledge. Apparently, these assertions consent that the 
ideational and cognitive dimension towards policy issues stands at the focal point of 
policy-making and confirm the explanatory value of this dimension. The conceptual 
development of the ideational dimension of policy-making was still at the exploratory 
stage; it had not become very prominent in the analysis of politics and public policy 
until the growing dissatisfaction with interests as the key causal variable in explaining 
the policy process arose in the recent years; interests have been regarded for a long 
time as a driving force that determines the decisions and actions of policy actors (e.g. 
voters and elected politicians in Western pluralist political system) (Braun, 1999).
The ideational approach opined that the ideas such as ideologies, traditions, 
culture, world-views policy actors holding on an enduring basis have a significant 
impact on policy-making. These ideas act as prisms for policy actors to conceive the 
problems of the real world, inspiring their demands for government actions. The 
policy process has been permeated by ideas about what is the best course of action, 
and by beliefs about how to achieve goals (Howlett & Ramesh, 1995; Kerr, 2003). 
Howlett and Ramesh argued that problems, issues or concerns arising from the 
environment are not considered to have an objective base in society, but rather so 
much as they are constructed in the discourses interpreted by the enduring ideas 
upholding by policy actors. Tourism is not an exception, Kerr (2003) observed that 
among many lobbyists participating in the development of Scottish tourism, some 
preached for radical measures such as compulsory registration and tourism tax, 
whereas others initiated the conservative ideas such as maintaining the membership in
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the national tourism organization.
From Ideas to Beliefs
Dijk (1998: p. 18) conceived that the notion of ‘idea’ is too general or too vague; 
more importantly, ideas are often seen as new or original thoughts. The general notion 
in psychology - ‘beliefs’ is thus used as a central conception in the study of the 
ideational dimension to replace the unclear term ‘ideas’ (Dijk, 1998; Braun, 1999). 
Akin to ideas, beliefs are the products of thinking and the building blocks of human 
minds (Dijk, 1998). Both Dijk (1998) and Braun (1999) indicated that beliefs had the 
cognitive and evaluative properties. Cognition tells the policy actors ‘what is’ about 
the environment and ‘what is feasible’ through the ‘causal beliefs’, schemata of 
ordering information and algorithms. These beliefs are taken to be ‘true beliefs’ 
through universally accepted criteria that are valid, correct, certified and generally 
held; knowledge plays such cognitive role. Knowledge is the justified true belief or 
factual belief (Dijk, 1998). They are the intellects including know-what, know-how, 
know-why and care-why (Malecki, 1999: p.2). Philips (1994: p.57) argues that 
science and social science are both creative forces in the construction of meaning. 
Knowledge generated from academics has been widely utilized in policy-making 
(Hall, 1990). Science and social science are not only the creative forces in the 
construction of meaning, but also are an integral aspect of political control since it is 
via the opportunity to create and impose the intellectual ways of seeing the world that 
the government and other actors gain and maintain the political dominance (Phillip, 
1994: p.57). The cumulative effect of findings from different studies and from 
ordinary knowledge had the greatest influence on policy (Lindblom and Cohen, 1979). 
For example in the United States, air pollution was scarcely a subject of policy debate 
in the mid-1950s; nevertheless in mid-1970s, the principal responsibility for pollution
control was elevated from the local and state governments to the federal government; 
during this course, the research reports, which indicated air quality posed significant 
health risks to many urban people, had the irreplaceable role in contributing to this 
advancement (Sabatier, 1993).
Beliefs are not just the thoughts about ‘what exists’ or ‘what is’, they also belong 
to evaluation. For our judgments of what should be are always related to our 
judgments of what is (Rokeach, 1973: p. 17). Upon comprehending ‘what is’ by 
cognitive attribute, the evaluative attribute of beliefs enables the policy actors to make 
the judgment on ‘what is good or bad’, ‘what is acceptable or unacceptable’, ‘what 
one ought to do’, ‘what is permitted or prohibited’ based on the values and norms 
(Dijk, 1998; Braun, 1999). In fact, the cognitive and evaluative attributes are not 
independent from each other, but rather exist mutually. Goldsworthy (1988: p.508) 
pointed out that all development theories consciously or unconsciously express the 
preferred notions of what development is, which in turn reflects the values. The 
development concepts can never be simply technical, but have a powerful normative 
component. For example, the term ‘developed countries’ is virtually interchangeable 
with the ‘good’ society.
When applying the values in studying the tourism policy-making, Hall and 
Jenkins (1995: p.35) employed Henning’s concept (1974: p i5) defining values as 
‘ends, goals, interests, beliefs, ethics, bias, attitudes, traditions, morals and objectives 
that change with human perception and with time, and have significant influence on 
power conflicts rating to policy.’ However, this definition just reflects the many 
manifestations o f ‘value’ (Rokeach, 1973). According to Rokeach (1973 & 1979) and 
Anderson (2003), the core essence of value (e.g. truth, happiness, equity, etc.) is the
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presence of criteria or standards of preference. A value is an enduring belief that a 
specific mode of conduct or end-state of existence is personally or socially preferable 
to an opposite or converse or alternative mode of conduct or end-state of existence 
(Rokeach, 1972: p.159 -  160, 1973 & 1979). Scott (2001: p.54) summarized that 
‘values are the conceptions of the preferred or the desirable, together with the 
construction of standards to which existing structures or behaviour can be compared 
and assessed.’ Therefore, all values have the cognitive, affective and directional 
aspects (Rokeach, 1973 & 1979). Some values pertain to desirable terminal or end 
state of affairs that are worth pursuing (e.g. wisdom, liberal, pleasure, etc.), while 
others belong to desirable modes of actions that are instrumental to the attainment of 
ideal end-states (e.g. honesty, trust or accountable, etc.) (Rokeach, 1973 & 1979). 
Generally speaking, value is a desirable thing, it is simply ‘a broad tendency to prefer 
certain states of affairs over others’ (Hofstede, 2001: p.5).
Value and norm are the two instruments for the evaluative function of beliefs. 
Scott (2001: p.55) accented that norms specify how things should be done and defines 
the legitimate means for valued ends, such as rules and procedures of how to carry out 
the works and fair business practices. Norms are the obligatory demands, claims, 
expectations and rules (Rokeach, 1973: p. 15 & 1979).
A belief, goal, objective, attitude and interest can be used to observe value. But 
value is not identical and synonymous with these terms per se. For example, value 
differs from attitude. According to Rokeach (1972 & 1973) and Bordon (1991), an 
attitude refers to an organization of several beliefs around a specific object or situation, 
but a value refers to a single belief of a very specific kind concerning a desirable 
mode of behaviour or end-state. Attitude results from the application of general value
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to concrete objects or situations. A value, unlike attitude, is a standard or yardstick to 
guide actions, attitudes, comparisons, evaluations and justifications of self and others. 
Values help shape attitudes and attitudes functions to express values. Likewise, 
interest is obviously a narrower concept than value; it cannot be classified as an 
idealized mode of behaviour or end-state of existence. Furthermore, values are not the 
concrete rules of conduct, so values cannot be merged together with another factor 
affecting policy-making -  institutions, although institutions must be conceived either 
as complex sets of rules or as value-embraced (Rokeach, 1973 & 1979).
Stunkel and Sarsar (1994: p.48) asserted all social and political action is rooted 
in actors’ values; they commented that it was the individual people, acting on their 
personal or traditional values, their normative maps of reality, who are involved in the 
formulation and implementation of social values in the form of public policy. This is 
why Easton (1965) viewed public policy as the authoritative allocations of values 
(decisions) that are binding on society. Simmon et al. (1974: 475) recognized ‘it is 
value choice, implicit and explicit, which orders the priorities of government and 
determines the commitment of resources within the public jurisdiction.’ Therefore, 
values lie at the core of public policy (Henning, 1974; Anderson, 1990; Wu, 1989; 
Sabatier, 1991; Sabatier & Jenkins-Smith, 1993; Howlett & Ramesh, 1995), as with 
tourism policy (Hall & Jenkins, 1995). Hall and Jenkins (1995) stressed that when 
considering different tourism policy alternatives, decision-makers were also judging 
between different sets of values. For example, emphasizing deriving economic returns 
rather than on promoting foreign relations from tourism obviously represents the 
dominance of the economic value of tourism over its political value. Value changes 
towards tourism will lead to changes in tourism policy.
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To sum up, the cognitive and evaluative attributes constitute the beliefs -  the 
subjective mental models to represent world and to learn from that world in order to 
improve the resulting decisions and actions (North, 1996 cited in Braun, 1999). Dijk 
(1998: p.26) indicated that beliefs are not only personally rooted, many of them are 
rather socially acquired, constructed and changed through social practices and 
interaction. Braun (1999: p. 13 -  14) also conceived that the policy actors ‘generally 
have a set of beliefs that are related to other social actors in a relatively coherent 
fashion’; such set of beliefs was defined by Braun as belief system, that is, ‘a set of 
generalized, unified and abstract mental models shared by a specific community’, 
such as ‘shared set of normative and principled beliefs’, ‘shared causal beliefs’ and 
‘shared notions of validity’. The adjectives of ‘generalized, unified and abstract’ 
should have similar meaning, albeit not exactly the same. This is because, according 
to Dijk (1998: p.31), most socio-culturally shared beliefs do not talk about the 
‘concrete facts’, but about the ‘general properties of facts’. Moreover, Braun (1999: 
p. 14) pinpointed that the belief system was the pivotal point of the most ideational 
approaches in studying the politics and public policy-making, since ‘a society without 
some consensus on values would not be a society at all’ (Stunkel and Sarsar, 1994: 
p.48). The social belief systems take the forms of ideology at society-wide level and 
policy paradigm at the sector or policy field level.
Ideology: A Social Belief System
“Some writers argue that in the last decades o f the twentieth century ideology has 
receded as a force in human affairs, that economic and social problems are technical
rather than political or ideological for ‘post-industrial’ peoples and n a tio n s  but
ideology remains as potent force in shaping the conduct o f politics in the 1990s, as 
resurgent nationalism in eastern Europe and militant Islamic fundamentalism in North 
Africa illustrate.” (Stunkel and Sarsar, 1994: p.2)
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Dijk (1998) asserted that there was no such thing as a purely individual or 
personal ideology, ideology is a social and general belief system shared by specific 
social collectivists or groups. The term ‘ideology’ was first initiated by a French 
Philosopher Destutt de Tracy in the late 18th century to describe the ‘science of ideas’ 
(Roskin, et al. 1997: p. 100). Generally, ideology is a body of more or less coherent 
ideas that has the power to focus perceptions of the world and society and to mobilize 
the group for political and social actions (Stunkel & Sarsar, 1994: p.2). Young (1990: 
p.28) argued ‘the most powerful form ideology can take is to be taken-for-granted-to 
be not only natural but also unquestioned or even unarticulated.' Thus, the study of 
politics has also been an examination of the power of ideology, the conflicts among 
different ideologies, and the impact of ideology on the nations and public goods 
(Matthews & Richter, 1991).
Basically all ideologies (e.g. liberalism, conservatism, capitalism, socialism and 
communism, etc.) possess the cognitive and evaluative essentials about human beings, 
society and world. Knowledge and values are the inseparable constituents in forming 
an ideology. Dijk (1998) concluded that on the one side, the knowledge is the basis of 
ideologies; on the other side, all knowledge is also ideologically based and controlled. 
This is because ‘the way knowledge develops shapes our perceptions of the world 
around and in turn those perceptions shape the search for knowledge’ (North, 2004: 
p.76). The same as knowledge, values also play a central role in the construction of 
ideology (Dijk, 1998). Ideology is a systematic representation of values leading to a 
preferred or obligatory state of a social system (Rokeach, 1973; Hall & Jenkins, 1995). 
On the basis of knowledge and values, ideologies define the truth and right. Many of 
them have ‘the definite views on the significant questions of human nature, 
knowledge and truth, political and social organization, sources of authority, uses of
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power, the status of property, and the forms of economic life (Stunkel & Sarsar, 1994: 
p.3).
Because of its broad scope, ideology is a complex concept involving over twenty 
elements (Hamilton, 1987). It is thus hard to give a single and all-inclusive definition 
on ideology (Zhang, 1996: p.4). But, all political discourses and actions are either 
overtly ideological or have ideological overtones; many ideologies define for millions 
of people their political loyalties and social commitments (Stunkel & Sarsar, 1994). 
More specifically, ideology is a system of politically focused ideas in a more explicit 
and detailed manifestation to explain the political world, provide an interpretation 
framework for particular events and to offer the recommendation and prescriptions for 
future actions (Simeon, 1976:- p.570). It usually advocated that ‘how government 
should be organized, what roles it should play, and how a nation’s economy should be 
managed, the distribution of resources among groups making up the populace, etc.’ 
(Ladd, 1989: p.56). The most obvious aspect is the left-right dimension that is closely 
related to the scope and distribution of government intervention (Simeon, 1976). 
Ideology believes that things will be better than they are at present; it is basically a 
plan to improve society (Roskin, et aL, 1997; 2006). To sum up, it is essentially a set 
of ideas or beliefs with a discursive framework for guiding and justifying public 
policies derived from certain values and doctrinal assumptions (Zhang, 1996). 
Edelman (1988: p. 12 -  13) argued that problems come into existence as 
‘reinforcements of ideologies, not simply because they are there or because they are 
important for well-being.’ Furthermore, ideology is not merely a kind of political 
thought in a metaphysical form, but rather a system of behavioral beliefs for political 
actions, as ideology attached the emphasis on the action rather than on critical thought 
and understanding (Stunkel and Sarsar, 1994: p.2).
Ideology ideally aims to reform the society through its blueprint designed by the 
values and doctrines. In the real world, the creation, adoption and sustaining of 
ideology is closely related to pursuit and maintaining of power and interests. 
Mowforth and Munt (1998: p.38) argued that ‘ideology is about the ways 
relationships of power are inexorably interwoven in the production and representation 
of meaning which serves the interests of a particular social group’; they further 
commented that the ideology not only does refer to the sustaining of relationships of 
domination in the interest of a dominant political power or social thought (e.g. United 
States), but also to interests opposing to dominant power that are able to found the 
ideologies in the pursuit of power. Likewise, Stunkel and Sarsar (1994) also pointed 
out that ideologies were used to form, defend, strengthen and enhance the uncountable 
group interests.
There are many ideologies that are contending (capitalism versus communism) 
or complementary (socialism cooperating with communism) for preaching their 
desirable ends. According to Stunkel and Sarsar (1994), the more traditional 
ideologies include conservatism, liberalism, socialism and communism, nationalism, 
positivism (an ideology for science and technology) modem totalitarianism, 
anarchism and social Darwinism; the more recently emerging ones are feminism, 
liberation theology and movements. Tourism policy-making cannot be exempted from 
the remarkable and pervasive impacts by ideologies in either capitalist or socialist 
nations. Elliot (1997: p.56) summarized that ideology can determine as to whether 
tourism development will be supported, how much financial support is given; it can 
set the style of tourism and the nature and extent of government involvement. 
Henderson (2003) remarked that the political ideologies helped to determine the 
prominence given to tourism in planning, resources allocation and decision-making;
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in consequence, tourism fulfilled the role in supporting the reigning ideologies.
During the 1980s, the United Kingdom and the United States saw the rise of 
Thatcherism (named after Conservative government led by Prime Minister Margaret 
Thatcher) and Reaganism (named after the Republican President Ronald Reagan) 
respectively. Both Thatcherism and Reaganism strictly adhered to the market 
economy ideology and retreated from the active government intervention in the 
economy. As a result, a ‘smaller government’ status had been attained after the 
implementation of deregulation, privatization, tax incentive elimination and 
withdrawal of discretionary government intervention in the national economy. 
Tourism could not be immune from such impacts. The governments in two nations 
withdrew active support from tourism as much as possible. Reagan’s administration 
was even eager to abolish the United States Travel and Tourism Administration 
(USTTA). In the Western world, Thatcherism and Reaganism advocating on ‘smaller 
government and industry self-sufficiency’ were labeled as the right ideologies; 
whereas the ideologies supporting the government intervention were recognized as 
left. After World War II, British Labour governments stressed on utilizing tourism as 
tool in assisting the less-developed regions. In early 1970s, the Australian Labor 
government allowed the Australian Tourist Commission to become involved in 
domestic tourism to improve people’s life quality (Hall & Jenkins, 1995; Elliot, 
1997).
In the socialist era of former socialist countries in Eastern Europe, tourism 
played an important ideological role for the state in promoting the model communist 
achievements to foreign tourists from Western countries. The sites and areas available 
for foreign tourists were selected restrictively. These sites and areas together with the
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routes, accommodation and transportation were used as strong instrument by Eastern 
European countries to project the positive images of socialist systems. For domestic 
tourism, two different modes took place in the privileged and non-privileged persons 
respectively. Privileged persons mainly referred to the party, military and bureaucratic 
elites. Among them, domestic tourism was used to strengthen the power base and 
enhance the relationships. For the non-privileged persons, domestic tourism was 
adopted to attain the ideological (i.e. consolidating the socialist ethics) and political 
goals (solidifying the ruling power) (Hall, 1991; Hall, 1994; Hall & Jenkins, 1995; 
Mak, 2000). Mellor (1991) examined domestic tourism in former Eastern Germany -  
German Democratic Republic, which was a typical case of utilizing domestic tourism 
as tool for achieving ideological ends. There was ‘considerable emphasis on group 
recreation and holidays in accommodation provided by the workplace or trade
union .......  designated to build social coherence and an esprit-de-corps, besides
allowing recreation time to be mixed with political indoctrination’ (p. 149). In this 
connection, domestic travels were subsidized by government supported trade unions 
and state-owned enterprises in the form of cheap accommodations and transportations 
(Hall, 2001). In the meantime, restrictions were imposed on the travels by citizens of 
these socialist countries to the Western world for the fear of ideological contamination 
or moral pollution depicted by socialism; outbound travels were only permitted within 
the socialist regimes (Hall, 1994; Elliot, 1997). Hall (2001: p.94) described ‘until 
1989, it was easier for, say, Czechs and Slovaks to travel several thousand kilometers 
to holiday in Cuba or Vietnam than to cross the Czechoslovakian border into West 
Germany. Hall (2001: p.93) further found that ‘this appeared to suggest that a 
centralized ‘command economy’ and successful international tourism were 
incompatible.’ Likewise, socialist countries like China, North Korea, Albania and 
Cuba follow, to varying degrees, socialist principles in the determination of tourism
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policies (Hall, 1994).
Chambers and Airey (2001) examined public policy-making in Jamaica in the 
socialist and capitalism periods and concluded that ‘tourism public policies are 
strongly influenced by the ideological thrust of the governing political parties’ in both 
distinctive periods (p. 117). In the socialist period between 1972 and 1980, democratic 
socialism was upheld by Jamaica’s new government led by Michael Manley who 
came to power in 1972 by general election. According to their paper, democratic 
socialism placed ‘the people of Jamaica at the center of all its new policies and 
programme’. Under this political ideology, tourism was seen as a development engine 
for building a ‘new society’ since it revolved around people (p.98). Tourism was 
designated to maximize the economic benefits (i.e. foreign exchange earnings and 
employment) and to achieve the Jamaicanization of tourism industry (integration of 
tourism into Jamaican life through domestic travels, indigenous participation and 
promotion of indigenous values). The government showed strong intervention in the 
tourism industry through nationalization. By 1980, 17 of the largest hotels were 
owned by government, representing around 60% of first class hotel rooms. In the 
capitalism period examined from 1980 to 1989, democratic socialism was replaced by 
‘dependent capitalism’ advocated by the new government, meaning the capitalism 
development model relying on the United States. Nationalization of tourism gave 
away to the privatization; by 1982, 15 previous state-owned hotels were leased to the 
private sector.
Sector-level Policy Factors
The macro-level policy factors refer to those policy factors outside the tourism 
policy system, whereas the sector level policy factors are those factors which occur
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inside a sector policy system, i.e. tourism policy system. The policy factors at the 
sector level mainly include the tourism policy paradigm and tourism institutions.
Tourism Policy Paradigm
Although ideologies enable the policy actors to make sense of complex realities, 
they tend to be very diffuse and do not necessarily translate easily into specific views 
on specific policy problems. The sectoral views or beliefs can exercise a much more 
direct influence in policy-making for a sector (Howlett and Ramesh, 2003).
Origin and Development o f the Concept o f ‘Policy Paradigm ’
According to the Oxford Dictionary (1999: p. 1063), the word ‘paradigm’ means 
the ‘type of something or pattern or model’. The concept of ‘paradigm’ was originated 
from the American philosopher of science Thomas Kuhn, who defined the ‘paradigm’ 
and used this concept to describe the progress of natural sciences. Kuhn (1970: p. 175), 
asserted that a 'paradigm' is 'the entire constellation of beliefs, values, techniques and 
so on shared by members of a given community.’ For details, it refers to a common 
epistemological vision in terms of approach, a general theory and some important 
conclusions at the hardcore of a science shared and taken for granted by the members 
of a science community such as physics, chemistry or economics. Change in paradigm 
was termed as a ‘punctuated equilibrium model’, that goes through the alterations 
between long periods of stability involving incremental adaptations and brief periods 
of revolutionary shift. The underlying reason for this pattern might be that the 
members in any epistemic community adhere to a deep structure of basic values and 
beliefs prohibiting anything but marginal changes occurring. Kuhn suggested that the 
observation of anomalies, which could not be adequately explained by the existing 
paradigm, eventually lead to the replacement by a new paradigm. During the course of
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events, the members initially tried to adapt the existing one to anomalies, but 
eventually failed. The new paradigm represented a new fashion in understanding the 
phenomenon, therefore, it was a fundamental break from the past that could be 
considered as a ‘revolution’ (Sherman, 1987; Hall, 1990 & 1993; Howlett & Ramesh, 
1995). Later, the concept of paradigm was applied into the studies in social sciences. 
Jenson (1989) designed the concept of ‘societal paradigm’ to represent the social 
meaning system:
“A societal paradigm is a shared set o f interconnected premises which make sense o f 
many social relations. Every paradigm contains a view o f human nature, a definition o f 
basis and proper forms o f social relations among equals and among those in 
relationships o f hierarchy, and specification o f relations among institutions as well as a 
stipulation o f the role o f such institutions. Thus, a societal paradigm is a meaning 
system as well as a set of practices” (p. 238 -  239).
Guba (1990: p. 17) defined the ‘paradigm’ as
“A basic set o f beliefs that guides action, whether o f everyday garden variety or action 
taken in connection with a disciplined inquiry”
Similarly, in the view of Jennings (2001: p.443), a paradigm is
“the beliefs, assumptions and values that underlie the way that different perspectives 
interpret reality”
Based on the aforesaid definitions and understandings, it could be opined that a 
paradigm describing the social meaning system comprises the cognitive (e.g. ‘a view 
of human nature’) and evaluative (e.g. ‘proper form’) properties. Moreover, Jenson's 
conception also denoted that certain kind of relationship between paradigm and
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institutions shall occurs (more discussion about institution will be offered in the later 
section of this Chapter).
The application of paradigm into the studies of public policy-making might 
commence from Peter Hall (1990, 1993), who initiated the concept of ‘policy 
paradigm’ to inquire into the British macro economic policy-making between 1970 
and 1989. Howlett and Ramesh (1995: p. 190) mentioned that Peter Hall ‘has perhaps 
done the most to develop the concept in recent times’. And, Menahem (1998: p.283) 
remarked ‘the widening use of the concept of policy paradigm for understanding the 
policy process has significant implications for research agendas.’ Hall’s initiative of 
designing a policy paradigm arose from the growing importance of knowledge 
utilization in the public policy-making. Hall remarked that the state policies were 
‘deeply conditioned by the findings and presumptions of contemporary social 
sciences’ (1990: p.53) and ‘economic policy-making is a knowledge-intensive 
process’ (1993: p.277). Hall conceived that a policy paradigm occurred in a policy 
field, rather than applied to the whole society; According to him, a policy paradigm is 
an ‘overarching system of ideas connects certain conceptions of the relevant policy 
problems to a particular set of instruments commonly associated with policy in that 
sphere’ (1990: p.59). He further described the role of a policy paradigm as:
“It defines the broad goals behind policy, the related problems or puzzles that 
policy-makers have to solve to get there, and, in a large measure, the kind o f 
instruments that can be used to attain these goals. Like a gestalt, this framework is all 
the more powerful because it is largely taken for granted and rarely subject to scrutiny 
as a whole. ” (1990: p. 59)
Hall (1990; 1993) indicated that the British macro economic policy-making
73
hinged on the shift from Keynesianism to Monetarism between 1970 and 1989, which, 
in his view, were two distinct and contending policy paradigms. Keynesianism and 
Monetarism are two economic doctrines. Keynesianism diverged from the 
Monetarism from the view towards the economy and tools used to solve problems. 
Keynesianism opined that the private economy was unstable and government 
intervention was necessary (e.g. fiscal adjustment); whereas Monetarism alleged that 
the private economy was stable and government interventions caused barriers to 
economic efficiency. Because of entirely different judgments on the stability of 
private economy, the policy tools advocated by the two schools differed. 
Keynesianism stressed the adoption of mandatory and mixed instruments including 
public enterprises, regulations and subsidies. However, Monetarism advocated the 
utilization of voluntary instruments, such as market, family and community.
Hall ascribed the shift in British economic policy paradigms to both the cognitive 
(i.e. scientific or intellectual) and political processes (1990: p.67). The cognitive 
process referred that the anomalies accumulated in the real world (i.e. high inflation 
rates and stagnation in economic growth and employment) had been neither 
anticipated nor comprehended by Keynesianism. The political process meant that 
Thatcher’s Conservative Party advocating Monetarism won the election in 1979. 
Subsequently, Monetarism replaced Keynesianism to become the policy paradigm in 
directing the thinking of British macro economic policy-making. Hall (1990: p.68) 
highlighted that the effective implementation of policy paradigm started from the 
institutionalization, including rearrangement of organization and standard operating 
procedures and appointment of supporters to the key positions. He provided a more 
detailed description as follows:
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“Once in office, Thatcher played a key role in institutionalizing the new policy 
paradigm. She packed the influential economic committees o f the cabinet with its 
supporters, appointed the outside monetarist to be chief economic advisor at the
Treasury   The locus o f authority over policymaking in this period again shifted
dramatically towards the prime minister. Overtime, an aggressive policy o f promoting 
civil servants who were highly pliable or sympathetic to monetarist view implanted the 
new paradigm even more firmly. By 1982, the operating routines at the Treasury and 
the Bank o f England as well as the terms of policy discourse had shifted decisively 
toward Monetarism.” (1993: p .287)
Howlett and Ramesh (1995: p. 190) made a further refinement on Peter Hall’s 
works. They summarized the concept of policy paradigm as ‘an intellectual construct 
intimately linked to policy subsystem’ adopted to form the broad goals, the ways in 
perceiving the policy problems and kinds of solutions. They pointed out that a 
considerable amount of thinking was carried out into the formation of a policy 
paradigm. Furthermore, Howlett and Ramesh (1995: p. 189) raised an interesting 
question with respect to the connection between ideology and policy. They perceived 
a close relationship between ideology and policy paradigm, but they had not further 
elaborated the relationships amidst ideology and policy paradigm. Braun (1999) 
further envisioned that the policy paradigm was to define the place of the sector 
within the overall structure of the state by providing the enduring principles, basic 
values and causal assumptions driving to the feasible techniques and practical actions.
Menahem (1998) examined the evolution of the water sector policy paradigm in 
Israel since 1948 and identified that the Israel’s state ideology -  Zionist was the 
‘important component’ of its water policy paradigm between 1948 and 1990 (p.290). 
The founding of the State of Israel was based on the Zionist movement. Menaham 
pointed out that ‘within the Zionist ideological framework, agriculture held symbolic 
importance to the rebuilding of the social structure of people gathering from the
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Diaspora and to the achievement of statehood’ and ‘for a long period in the history of 
resettlement of Jews, agriculture settlements in Palestine were considered to be of 
primary national importance’ (p.290). Menaham identified that that the water policy 
paradigm was ideology-dominated as ‘it originated from the dominant ideology that 
both connected agriculture to nation building and viewed water policy as part of the 
agriculture endeavor’ (p.306). Such ideological domination was reflected by the water 
policy paradigm that ‘state supported expansion of agriculture was a major 
cornerstone of both nation building and state building’ and ‘in order to enable the 
expansion of agriculture, both the regulating of water consumption by the state and 
the subsidizing of water for agriculture was considered as essentials’ (p.292). Later, 
such water policy paradigm further evolved to ‘the priority of expansion of agriculture 
over preserving scarce water resources’ (p.296). Akin to Peter Hall’s studies, 
Menahem also found that the institutionalization was an inseparable stage in 
practicing a policy paradigm. The Israel’s water policy paradigm was formally 
institutionalized into the Water Law enacted in 1959. The law prescribed that the 
water policy-making in Israel involved the Minister of Agriculture, Water 
Commissioner and Water Council. The supreme authority in policy-making was 
granted to the Minister of Agriculture who was responsible for setting the relevant 
norms and standards as well as recommending the candidate of Water Commissioner 
for government approval. The Water Council was a government-appointed board for 
consultation purpose. Among 39 members, water consumers accounted for 21, the 
majority of whom were affiliated with the agriculture sector (p. 292 -  293). Clearly, 
the essence of the water policy paradigm ‘priority of agriculture over water’ had been 
institutionalized into the legal framework.
To sum up, the policy paradigm is identical in nature to ideology. Both ideology
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such as capitalism and Marxist-Leninism and policy paradigm such as Keynesianism 
and Monetarism theories are the intellectual constructs -  knowledge as well as belief, 
which point out that society and policy-making can be better than they are. They are 
basically the plans to improve society. Their differences only lie in the scope, 
ideology is designed for the whole of society; whereas the policy paradigm is 
specifically for a sector of society, such as economic policy and tourism policy. So the 
policy paradigm serves as a ‘mini-ideology’ or ‘policy ideology’ (Wilson, 2000: p.254) 
for a sector policy area.
Is the Concept o f Policy Paradigm Applicable to Tourism Policy-Making?
Hall (1990: p.59) remarked that ‘it seems likely that policy-makers in all fields 
are guided by some such paradigms, even though the complexity and coherence of the 
paradigm may vary considerably across fields.’ Braun (1999) also indicated that each 
policy sector or field was guided by a sectoral worldview or paradigm. Therefore, it 
could be reasonably assumed that the tourism sector should not be an exception. 
Goeldner and Ritchie (2006) adapted the philosophy concept to the tourism 
policy-making context and argued that tourism philosophy was ‘an essential 
foundation on which to develop a coherent policy’. According to them,
“A tourism philosophy may be defined as a general principle or set o f principles that 
indicates the beliefs and values o f members o f a society concerning how tourism shall 
serve the population o f a country or region, and that acts as a guide for evaluating the 
utility o f tourism-related activities” (p. 416).
Apparently, the term ‘tourism philosophy’ resembled the construct of ‘policy 
paradigm’. However, it appeared that this definition is not derived from empirical 
studies, therefore it seems to be prescriptive, rather than descriptive; and, more
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elaboration about the role of tourism philosophy as well as its linkage with other 
factors (such as ideology, socioeconomic environment) would be helpful. In general, 
Goeldner & Ritchie’s heuristic work envisaged the significance of an ideational 
dimension in shaping the tourism policy-making that was not well explored and 
understood in the existing tourism policy literature.
The examination of a policy paradigm shift in British macro economic 
policy-making led Hall to discern that the influential policy paradigms were closely 
related to degree in the establishment, development and rigorousness of an academic 
field. He (1990: p.59) admitted that ‘in the sphere of contemporary macroeconomic 
policy-making, of course, policy paradigms of this sort are obvious and highly 
developed’, because ‘policy is made by reference by a complex set of economic 
theories developed with increasing sophistication over a hundred years.’ These 
economic theories can specify the relationships between the conventional policy goals 
and the possible effectiveness of the various instruments used to attain these goals. 
Grounding on this understanding, Hall (1990: p.59) acknowledged that the degree in 
the establishment and rigorousness of policy paradigms might vary from policy field 
to field. He further added that ‘not all fields of policy will possess policy paradigms as 
elaborate or forceful as the ones associated with macro economic policymaking’; such 
‘forceful’ and ‘elaborate’ paradigms may most likely exist in fields where ‘some 
highly technical issues’ and ‘a body of specialized knowledge’ were required in the 
policy-making, such as arms control, environmental regulation and energy policy 
(1993: p.291). Notwithstanding, Peter Hall reiterated that the degree of coherence and 
complexity did not matter for the existence of a policy paradigm in a field of public 
policymaking; he said so ‘even in non-technical fields, policymakers are generally 
guided by an implicit set of assumptions and images that impart meaning to their
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work and direction to their endeavors’ (1990: p.60). Such understanding is not only 
held by Hall. Howlett and Ramesh (1995: p. 190) also argued that the policy paradigm 
‘is not always coherent, reflecting the limitation innate to the study of public problems 
and the complex compromises public policy-makers must contend with.’ The 
researcher of this study opined that Hall’s above comments should be bom in mind 
when considering the applicability of the policy paradigm in a tourism setting and 
engaging in its exploration, since tourism studies and other traditional or long 
standing academic disciplines (e.g. economics, political sciences, sociology) are not 
on the same par of development.
Compared to other economic sectors (e.g. agriculture, industries, banking, etc), 
tourism is a relatively young sector, which developed rapidly after the Second World 
War (Gee, Maken & Choy, 1989 & 1997). According to Jenkins and Lickorish (1997: 
p.2), the year of 1945 was the year that development of the major growth in the 
tourism industry began. Since then, its profound economic, social and political 
impacts have started to draw the attention of government and academics. However, 
there is a misconception or prejudice towards tourism. Government or public sector 
officials may see tourism as ‘candy-floss’ activity (Elliot, 1997). Likewise, academic 
research on tourism is regarded as ‘frivolous’ and not appropriate for mature scholars 
(Richter, 1983a; Matthews & Richter, 1991). Echtner and Jamal (1997: p.868) 
commented ‘the study of the tourism phenomenon is a relatively recent addition to 
academic endeavor.’ The multi-faceted tourism phenomenon and development has 
been gradually and incrementally reflected in the academic studies of tourism. In early 
1980s, Jafari and Ritchie (1981) identified only five main academic disciplines 
adopted in tourism studies. The development stage moved forward in the mid and late 
1980s. Jafari and Aaser (1988) found that among 157 doctoral theses studying tourism,
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15 main academic disciplines are involved with these studies. Sheldon (1990) 
discerned that a wide variety of disciplines were referenced by and published by 
North American tourism and hospitality researchers, including economics, business 
studies, marketing, psychology, anthropology and geography. Mak (2000) also 
observed that the spectrum of tourism studies expanded from economic imperative 
solely before the mid-1970s, to socio-economic-cultural impacts from the mid-1970s, 
to environmental concern from the early 1980s, and to political and administrative 
perspectives bourgeoning in the 1990s. Because of its youthfulness and incremental 
development, tourism has been academically criticized for the potential lack of 
intellectual credibility (Tribe, 1997: p.638). Pearce (1993) and Echtner and Jamal 
(1997) indicated that tourism study lied in the pre-paradigmatic or pre-science phase, 
that is, according to Khun (1970), ‘characterized by total disagreement and constant
debate over fundamentals ........  there will be almost as many theories as there are
workers in the field and each theoretician will be obliged to start afresh and justify his 
own particular approach.’ Tourism academics are still in contestation as to whether 
tourism study pertains to ‘discipline’, ‘multi-disciplinary field’, or ‘a specialization 
area within existing disciplines’ (Tribe, 1997; Echtner & Jamal, 1997). Jenkins and 
Lickorish (1997: p.2) pointed out that ‘the problem of definition is a serious and 
continuing difficulty for analysts of tourism.’ Meethan (2001) further remarked that 
the development of analytical approaches to explain the tourism phenomenon was a 
more recent concern. Therefore, knowledge or understanding towards the 
development of tourism held by both the government agencies and academics is at the 
primary and immature stage. Tourism policy paradigms cannot be expected to be as 
solid and rigorous as British macro economic policymaking resting on those 
traditional academic disciplines like economics, the history of which can be dated 
back to the 18th century. However, the academic limitations of tourism studies appear
not to affect the existence of a tourism policy paradigm, and its role in directing the 
thought of government in deciding tourism policy. Pursuing and maximizing of 
economic contributions from tourism development is perhaps the most explicit, 
widely-implemented or even leading tenet in the tourism policy paradigm in many 
developed and developing countries such as the United Kingdom, Australia, Thailand 
and South Korea. Elliot (1997: p.29) concluded ‘governments became involved in 
tourism historically, and are still involved in the management of tourism today, mainly 
for economic reasons.’ Sharpley (2002: p. 14) also pointed out ‘throughout the world, 
the most compelling reason for pursuing tourism as a development strategy is its 
alleged positive contribution to the local or national economy.’ The Manila 
Declaration made by UNWTO in 1980 can demonstrate that the broad economic 
orientation of tourism policy has been widely accepted among nations as early as that 
era:
“World tourism can contribute to the establishment o f a new international economic 
order that will help to eliminate the widening economic gap between developed and 
developing countries and ensure the steady acceleration o f economic and social 
development and progress, in particular in developing countries” (UNWTO, 1980: p.1)
The economic focus is just at the surface of tourism policy thoughts. According 
to a study conducted by the Commission of the European Communities (EC), 
government intervention in tourism is based not purely on the economic rationales, 
but also on the ‘impracticability or inability of the enterprises representing 
organizations and individuals to undertake certain necessary functions (Jenkins and 
Lickorish, 1997: p. 187). The idea, in which government is primarily responsible for 
marketing and promotion, and the development of infrastructure and product is left to 
the private sector, is another belief in tourism policymaking, held by the Australia and
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New Zealand governments (Hall & Jenkins, 1995: p.28). Further, this does not mean 
that all countries or regions designate the consistent direction for their tourism 
policies. Not all tourism policy paradigms are economic oriented. In Taiwan, the 
tourism policy paradigm became diplomatic or politically oriented when massive 
foreign exchange had been reserved and accumulated (Hall, 1994).
As a summary, the policy paradigm acts as a lens that filters information and 
focuses attention; it shapes the way that the problems are defined, the types of 
solutions offered and the kinds of policies proposed (Wilson, 2000: p.457). It is 
generally assumed that the policy paradigm exists and functions in the tourism context 
and guides the tourism policy-making, considering that each policy sector or field is 
directed by a sectoral worldview or philosophy.
Tourism Institutions
Institutions are the rules for a society (Simeon, 1976; Hall, 1986; Scott, 2001; 
Lowndes, 2002; North, 2004), which are more strongly held and supported by more 
entrenched resources (Scott, 2001), to prescribe the political and social behaviours. 
Institutions are an integrated and over-determined concept (Scott, 2001), that 
embodies values and norms, discourse, paradigm and knowledge, power and authority 
which manifest in the forms of regulations, routines, standard operating procedures 
and organizational forms (Rokeach, 1979; March & Olsen, 1989; Lowndes, 2002). 
Institutions shape the political and social actors’ conception of reality, constrain and 
empower their activities so as to achieve the stable, valued and recurring pattern of 
behaviour (Howlett & Ramesh, 1995; Goodin, 1996; Scott, 2001). Institutionalization 
denotes a process for attaining such patterns (Jepperson, 1991: p. 144).
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Scott (2001: p.49 -  58) further anatomizes the properties of the institutions and 
describes that the institutions are composed of coercive or regulatory, normative and 
cultural-cognitive pillars; It is through these three pillars together with the associated 
activities and resources that institutions provide stability and meaning to social life. 
And, these three pillars are the building blocks of institutions. The regulatory aspect 
of institutions is the broadest sense of institutions. The regulatory process involves the 
capacity to enact rules, monitor the conformity, and manipulate sanctions -  rewards or 
punishment to shape the behaviours. The normative pillar institutionalizes the valued 
ends and the legitimate means for achieving these ends into prescriptive, evaluative 
and obligatory structures and rules such as standard operating procedures, routines, 
etc (March and Olsen, 1989: p.21 - 22). The cultural-cognitive pillar is built on the 
shared conceptions that constitute the nature of social reality and the frame through 
which meaning is created, such as paradigm, knowledge, etc. Hofferman (1997: p.36) 
indicated that these three pillars function in a continuum moving ‘from the conscious 
to the unconscious, from the legally enforced to the taken for granted.’
The tourism institutions are the institutions at government and industry levels of 
a sector (Simeon, 1976; March & Olsen, 1983; Rhodes, 1995; Howlett & Ramesh, 
1995; Hall & Jenkins, 1995), which are the indispensable components of the 
institutions of the political system as well as the whole society. Tourism public policy 
is forged and shaped principally with the political and public institutions (Hall and 
Jenkins, 1995: p. 26; Hall, 1998: p.205). As early as the 1970s, Sessa (1976: p.240 -  
241) had indicated that the type of tourism policy was directly dependent on the 
institutional framework of a nation; the different institutional arrangement led to an 
obligatory planning of tourism development in the collectivist system and a mainly 
indicative planning in the mixed economic system. The tourism institutions provide a
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set of rules and procedures to regulate how and where demands for a policy initiative 
can be made, who has the authority to make and implement policy decisions (Simeon, 
1976; Hall & Jenkins, 1995). Simeon (1976: p.575) further argued that the 
‘institutions may themselves be seen as policies, which, by building into the decision 
process the need to consult particular groups and follow particular procedures, 
increase the likelihood of some kinds of decisions and reduces that of others.’
Tourism institutions are an integrated or broad policy factor (Brunsson and 
Jacobsson, 2002). They embody a set of other policy factors including ideology, 
power, values and interests as well as policy paradigm, which are institutionalized into 
the more strongly-held rules (Hall, 1993; Rhodes, 1995). In line with the market 
economy ideology, the idea that government should be responsible for tourism 
marketing and promotion had become popular in much of the Western World. Under 
this idea, the institutional arrangements for tourism evolved. For an example, it was 
seen as a split between promotion and policy for tourism in early 1990s in New 
Zealand. With the abolition of The New Zealand Tourism Department (NZTD), two 
government organizations - The New Zealand Tourism Board (NZTB) and Tourism 
Group under the Ministry of Commerce were established respectively. The NZTB was 
responsible for international marketing and promotion; the Tourism Group is 
responsible for policy advice to government. This restructuring reflected the 
government philosophy that government involvement in tourism is primarily being 
oriented towards marketing and promotion and the development of infrastructure and 
product is increasingly left in the hands of the private sector. It was stated by the 
government that such a structure attained the culmination of a direction to build an 
effective relationship with industry in marketing New Zealand as a visitor destination 
(Hall and Jenkins, 1995; Hall, 1998).
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Coleman and Skogstad (1990) cited in Hall & Jenkins (1995) further addressed 
the point that political institutions promoted certain ideologies and constrained the 
choices of individuals. March and Olsen (1983: p.738 -  739) also argued that 
institutions have an autonomous and coherent role in defining and defending interests, 
and they are political actors and decision-makers in their own rights. They asserted 
that ‘the organization of political life makes a difference’, which was called the ‘new 
institutionalism’. In the long run, the institutions will change if political pressures are 
sufficiently strong (Simeon, 1976), so institutions can be viewed as both an 
‘independent factor’ in the short run and a ‘dependent factor’ in the long run. In the 
short run, the sector institutions will not automatically change, but rather resist 
changes. Yet, the institutions are also a dependent variable and subject to change as 
they represent policies themselves, which is a prescription or stipulation of dealing 
with an existing problem (Simeon, 1976; Huang, 1999: p. 17). When policy-makers 
and participants gradually understand that the existing institutions are inadequate, the 
new sector institutions, which match the new ideology and new sector policy 
paradigm, will replace the old one.
Friedland and Alford (1991: p.248) concluded that each of the most important 
Western institutions has a central logic -  a set of material practices and symbolic 
construction, which serve to forge the organizing principles and are available for the 
elaboration of individuals and collectives. Capitalist institutional logic is 
accumulation and the commodification of human activity. The logic of the state is to 
rationalize and regularize the individual and collective behaviours through a coercive 
and bureaucratic framework. Friedland and Alford’s explication of institutional logic 
pertains to ideological perspective. Scott (2001) defined the institutional logic in a 
sector as a set of guidelines to sector participants as to how they were to carry out the
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works.
As a summary, the tourism policy paradigm and tourism institutions are 
considered by this study as two policy factors affecting the tourism policy-making 
process at the middle level. Generally speaking, the policy paradigm pertains to the 
sectoral beliefs that serve the role of mini-ideology or policy ideology in shaping the 
making of sector policy. Although the policy paradigm is rarely applied in the tourism 
context, the tourism policy paradigm is assumed to exist and function, considering 
that each policy sector or field is directed by a sectoral view or philosophy. Tourism 
institutions are the institutions at government and industry levels of the tourism sector. 
They provide a set of rules and games to forge and shape the tourism policy. The 
policy paradigm and sector institutions do not exist independently. The 
institutionalization is an inseparate stage of the implementation of the policy 
paradigm.
The Organizational and Micro-level Policy Factors
The micro-level policy factors are the tourism policy actors, including their 
beliefs, values, interests and power. The tourism policy actors can be organizations 
(e.g. national tourism administration, tourism association) or individuals (government 
ministers, industry leaders).
The Profile of Tourism Policy Actors
Elite maintenance is a necessary precondition for the achievement of industrial, 
social and political progress (Kamrava, 2000: p.30). The policy actors stand at the 
core in the policy-making process, because policy is formulated and implemented by 
them through identifying and transmitting problems and opportunities in the
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environment, interpreting ideology and values, expressing and protecting their 
interests, and exercising their authority and power. Lindblom (1980: p. 2) highlighted 
the role of policy participants:
“To understand who or what makes policy, one must understand the characteristics of 
the participants, what parts or roles they play, what authority and other powers they 
hold, and how they deal with and control each other.”
The policy actors comprise the official policy-makers and unofficial participants 
(Anderson, 1990; 2003). Sector policy-making usually involves as a set of policy 
actors, including the top leaders, responsible government agencies for a sector, local 
governments and interests groups. Tourism is a sector that covers a wide variety of 
economic activities; it is typified by great diversity and a great number of 
organizations and issues (Elliot, 1997). This means that the tourism policy-making 
process will involve a wide range of both government agencies, non-government 
organizations (NGOs) and business companies, but the actual participation will vary 
according to the policy issue particularly how many interests are involved in a policy 
issue. Some policy issues like regulating tour guides will involve a small number of 
participants while development of a theme park will involve not only government and 
business groups but also environmental and local community groups.
Tourism Policy Community
The concept ‘policy community’ refers to a more inclusive category of all those 
actors involved in the policy-making process for a sector, who share a common idea 
set or outlook (Howlett and Ramesh, 2003). In this connection, Elliot (1997: p.71) 
indicated that the actual tourism policy-making proceeds through a policy community 
and defined the tourism policy community as ‘the key organizations and actors who
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participate in policy and who are continually in touch with and talking to each other 
about tourism issues.’ Some organizations in the tourism policy community will be 
involved in almost all issues such as a sponsoring government ministry and national 
tourism organization (NTO) whereas others will participate if an issue is relevant to 
them. For examples, the formulation of a national tourism plan or strategy will 
involve all members of the policy community, but regulating the travel agencies will 
usually involve only those directly affected. The members of the tourism policy 
community and their roles are described as follows.
Top leaders
The top leaders like the president, prime minister or leader of a ruling political 
party are especially important in the formulation of both the national policy and sector 
policies. There can be no tourism policy or no progress in tourism policy unless there 
is at least passive support at this level, because the top leaders have the authority or 
influence to place a policy initiative on the agenda, make a policy decision, enforce its 
implementation, assure the provision of resources and to monitor the outcome. For 
example, the strong support of Field Marshal Sarit of Thailand in the late 1960s 
boosted business and tourism development. Tourism Minister John Brown in the 
Australian Labour Government of 1983 contributed to forming Australian tourism 
into the major league (Elliot, 1997).
National tourism organizations or administration (NTO or NTA)
Although top political leaders have the power to decide policy, they lack time 
and information to formulate tourism policy. So there is need for a specific 
government department or public organization to hold responsibility for tourism 
policy-making and tourism development. The national tourism organizations (NTO)
in many countries play a leading role in the initiation, formulation and implementation 
of tourism policy decisions (Elliot, 1997). For example, the Ministry of Information 
and Tourism in Gambia determined the overall tourism policy at home and abroad 
(Dieke, 1993b: p.281). Established in 1964, the Singapore Tourist Promotion Board 
(STPB) is tasked with developing Singapore as a tourist destination (Chang, 1998: 
p.73). The forms of NTO vary from country to country as follows:
■ A separate and independent cabinet ministry as in the Philippines;
■ Combined with other affairs to form a ministry, like the Department of 
Industry, Science and Tourism in Australia;
■ A department or agency under a ministry like the former United States 
Travel and Tourism Administration, which was under the Department of 
Commerce;
■ A non-ministry government or statutory organization, such as the Tourism 
Authority of Thailand.
In many countries, the NTOs actually play a significant role in the development 
of tourism through the initiation and implementation of tourism policy decisions. For 
examples, the tourism ministry in Mexico - SECTUR took the lead in planning and 
implementing a multi-year master plan that covered the planning and construction of 
five resorts, infrastructure and hotels, etc during 1960s. (Clancy, 1999). The Tourism 
Authority of Thailand (TAT) is also a key body in formulating the National Plan of 
Tourism Development (Elliot, 1997). But it should be noted that the NTOs, to a large 
extent, cannot determine tourism policy independently. Tourism covers a wide range 
of economic, social and cultural activities, and many other government ministries and 
agencies are actually involved in tourism. During the tourism policy-making process, 
the NTOs are required to seek coordination and cooperation from other government
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agencies, and this is the reason why Elliot (1987: p.226) commented the role of TAT 
was a pressure group on government and industry.
Other Responsible Government Agencies for Tourism
According to Elliot (1997), there are two kinds of government ministries related 
to tourism policy-making. The first kind is called ‘services ministries’ that would 
include the finance, planning or development ministries. Elliot indicated that these 
ministries perform a control and overview function over the government. For the 
finance ministry, it decides what finance should be available for infrastructure or 
administration. Decisions on constructing airports or tourism marketing budgets will 
involve the finance ministry. Planning or development ministries are very popular in 
developing countries. The State Development Planning Commission of China and the 
National Economic and Social Development Board of Thailand are the ministries of 
this kind. This type of ministry is usually responsible for the long-term planning and 
development of the country including tourism planning. Elliot argued that these 
ministries are usually long-standing and powerful. They have their own responsibility 
and objectives, and they have to be convinced that the tourism policy objectives are 
not contrary to their own objectives. The second kind of ministry is the ‘sector 
ministries’. These sector ministries control one activity, like transport, immigration, 
education, which can be crucial for the development of tourism. For example, whether 
tightening up or liberalizing entry control by the immigration ministry will greatly 
affect the growth of international tourism in a country.
Local Governments
Local governments not only are responsible for implementing tourism policy 
formulated by the central government, but also have authority to develop local
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tourism. Tourism policy formulated by the central government cannot be effective, 
unless they are implemented successfully at the local level. Tourism policy cannot be 
successfully implemented at the local level mainly because local interests diverge 
from the central government. Actually it is the local people who experience the 
tourism impacts directly and have to live with them permanently (Williams & Shaw, 
1991; Elliot, 1997). Thus, the importance of local governments, who represent and 
look after the interests of local people, cannot be disregarded.
Interests Groups
The unofficial members of the tourism policy community are usually the interest 
groups, which can be interchangeably used with the term ‘pressure groups’, ‘lobby 
groups’ or ‘special interest groups’ (Hall and Jenkins, 1995: p.49). Hall (1999: p.281) 
claimed that the ‘role of interest groups is crucial to any discussion of collaboration in 
tourism’. According to Matthews (1980), interest groups refer to any association or 
organization which makes a claim, either directly or indirectly, on government so as to 
influence public policy without itself being willing to exercise the formal powers of 
government.
The most important interest group in tourism policy making is the tourism 
business. According to Lindblom (1980), the position of business in policy making is 
privileged. Business performance affects employment, prices, inflation, production, 
growth and the living standard, which are items utilized by governments to measure 
success. The tourism industry has knowledge of markets, of the customers and the 
product and it has skills and dynamism necessary to operate in the highly competitive 
market place. So, the relationship between government and tourism industry is 
particularly important. A good relationship between them can enhance the provision
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of information for tourism policy-making (Elliot, 1997).
Liaison of government with industry is through the tourism industry leadership -  
the industry associations such as the hotels association and travel agencies association, 
which represent companies in the relevant tourism sectors. Elliot (1997) identified the 
roles of industry associations to include collection of information and communication 
with government; lobbying government to support the industry and monitoring, 
controlling and securing compliance to principles from industry members. Tourism 
industry associations can significantly influence tourism policy-making. For example, 
the representatives from two peak industry associations in Hong Kong -  the Hong 
Kong Hotels Association (HKHA) and Hong Kong Association of Travel Agencies 
(HATA) are represented on the Hong Kong Tourism Board (HKTB), which is the 
statutory body established by the Government of the Hong Kong Special 
Administrative Region to promote all aspects of tourism in Hong Kong. So they can 
directly influence the government officials with respect to tourism.
Besides tourism businesses, other interest groups such as labour unions, 
environmental protection groups and local community are also playing an 
increasingly important role in the tourism policy-making.
Sabatier & Jenkins-Smith (1993) and Howlett & Ramesh (1995) argued that 
participants in the policy community might not hold the same values or interests 
towards a policy problem. According to Sabatier & Jenkins-Smith (1993), those 
participants holding the same set of value priorities will form an ‘advocacy coalition’ 
to advocate for a particular policy. Examples of advocacy coalition in the tourism 
industry are the industry associations, which emphasize the economic value of
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tourism, and the environmental protection groups, which focus on the preservation 
and protection of nature resources.
Values, Interests and Power of Tourism Policy Actors
The tourism policy community is typified by a diversity of values and interests 
due to the fragmented structure of the tourism industry. This fragmented nature, 
determines the diversity and complexity of values and interests, and the arrangements 
of power in the tourism policy-making process.
Fragmented Structure o f the Tourism Industry
The tourism industry is made up of a wide variety of economic sectors. Some of 
them are directly related to tourism like travel agencies, hotel and airlines; whereas 
others are indirectly related, such as transportation, leisure, catering and retailing 
where not all of their customers are tourists. These sectors are interdependent and 
contribute to the success of tourism. The fragmented nature of the tourism industry 
has two implications. First, different sectors have different values and interests even 
though those sectors are part of the tourism industry, leading to different objectives 
when they demand tourism policy; second, because of their mutual interdependence, 
their power to influence government are constrained (Elliot, 1997). Therefore, it may 
be difficult for industry to form a coherent position to lobby government. For example, 
Wanhill (1987) identified that its fragmented nature may make it for tourism in Britain 
harder to form a strong lobby to encourage government to formulate policies in favour 
of the industry. Likewise, this nature may also weaken the ability of government to 
mobilize the industry towards the resolution of tourism problems (Howlett & Ramesh, 
1995).
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Fragmented Structure o f the Government Agencies Responsible for Tourism
The structure of government agencies responsible for and related to tourism is 
also fragmented. Although the NTOs may play a leading role in tourism policy 
formation in many countries, tourism policy development touches on many 
government agencies like civil aviation, immigration and environmental protection, 
and actually it is impossible to group all these functions into one ministry or agency 
(Airey, 1983; Elliot, 1997). Such organization indicates that values and interests 
among the different agencies differ, and the authority to determine tourism policy is 
also fragmented. The NTOs cannot formulate and implement a coherent and detailed 
tourism policy independently from these agencies.
Conflict o f Values and Interests in the Development o f  Tourism
The conflict of values and interests actually exist at the organizational level as 
well as the individual level in the development of tourism. At the government level, 
previous studies (Elliot, 1987 & 1997; Gee, Makens & Choy, 1989) have found that 
different government agencies have different formal and informal values. The formal 
values can be observed through organizational mission, goals and objectives. For 
example, an environmental protection agency is more concerned with the protection 
and conservation of natural resources while the NTO aims to speed up the 
development of tourism and to maximize the economic contribution of tourism. The 
informal values refer to self-interests of the organization, e.g. bureaucratic need for 
maintenance and expansion (Simeon, 1976). These formal and informal values may 
conflict with the formal tourism development objectives. The mission, goals and 
objectives of the tourism organizations can be used to identify these formal and 
informal values.
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Elliot (1987) studied Thailand’s tourism policy and found that conflicting 
objectives actually existed among different government agencies. For example, the 
main objective of the government-owned Thai Airways International was the 
expansion of its share of the market and increased profits. This led the Thai 
government to oppose the entry of other scheduled and charter airlines into Thailand, 
thus acting contrary to the government policy of encouraging more tourists. In terms 
of informal values, Gee, Makens and Choy (1989: p. 103) observed some long-extant 
agencies like economic development or public works ministries that antedate the NTO 
but whose programmes impact on tourism like tourism infrastructure, tend to be 
jealous and protective of their functional ‘turf’ and resist redistribution or 
reassignment of their functions to the NTO.
At industry level, the conflict of values and interests also exists. Protection of 
natural resources by an environmental group may be against the interests of the 
tourism business, which favour tourism development. Elliot (1987: p.228) described 
the circumstance in Thailand where ‘every manager wants to do his own thing and 
build up his own organization. Even when a sector can agree to have a peak industry 
association, such as the Thai Hotels Association (THA), to represent it, there can still 
be conflict.’ But, it is also possible for the industry members to achieve consensus on 
certain policy issues such as government funding on tourism research and marketing, 
deregulation of the industry.
Richter (1989) identified that in the initial stage of tourism development, there is 
often little apparent conflict over policy, and developing tourism is a policy with 
apparently substantial rewards and few interests to placate or offend. Tourism tends to 
become a subject of political debate late in the implementation process when major
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social costs become apparent. Not every government official related to tourism holds 
positive and supportive attitudes towards tourism development. Some government 
officials are suspicious of tourism. They do not regard tourism as an industry but a 
‘candy-floss’ activity, unreliable, menial, destructive, and tainted with the seediness 
and corruption of sex tourism (Elliot, 1997). In Thailand, Elliot (1987) found that 
some bureaucrats saw tourism as a luxury industry for foreigners and not of benefit to 
the mass of people. Hence, scarce resources should not therefore be used for tourism. 
There is also a touch of nationalism and morality in the condemnation of the sexual 
aspects of the industry and its damage to the overseas image of Thailand.
Individual policy actors may have their own interests, such as personal gain and 
promotion. This also may also contradict with the goals and objectives set for the 
development of tourism. The operation of values, interests and power of the 
individual policy actors is the same as at the organizational level, where contradiction 
and conflict of values and interests results in the power struggle. Yet, it is also 
acknowledged that the values, interests and power struggle at the individual level is 
hard to identify because it is very personal, internal and sensitive compared to the 
organizational level where things tend to be more open.
Play o f Power
According to Dahl (cited in Ham & Hill, 1993), where there are differences or 
preferences between policy actors, power must be studied. Power is defined in terms 
of capacity to overcome resistance, to affect or modify the behaviour of another group 
or individual. This can be described as ‘all forms of successful control by A over B - 
that is, of A securing the compliance of B’ (Chang, 1975; Ham & Hill, 1993; Hall & 
Jenkins, 1995; Elliot, 1997). These forms of power include, but may not be limited to
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authority, coercion, force, influence and manipulation (see the Illustration in Table 
2.1). There is a variety of sources in acquiring the power. These sources include the 
rules, wealth, expertise and knowledge (Hill, 2005: p.30). For example, it is believed 
that a direct connection exists between knowledge and power. Foucault (1980) 
provides the following elaboration.
“Knowledge is an exercise o f power. It is sustained through the experts and systems, 
which reproduce the ‘conditions o f possibility’ for certain knowledge to be privileged 
(p. 61 -  62). The effects o f power are linked to knowledge through privileged status of 
experts who perform actions based on their knowledge and status (for instance 
doctors and teachers). The effect o f that knowledge transmission ‘on’ people is 
therefore a direct outcome o f its relationship with power (p. 50 -  52)”
Generally, power can be exercised in three dimensions. First, there is the exercise 
of power that occurs in observable, overt conflicts between policy participants over 
key issues. Second, there is the exercise of power that occurs in covert conflicts 
between actors over issues or potential issues. Third, power is exercised to shape the 
preferences of people so that neither overt nor covert conflicts exist (Lukes, 1974; 
Ham & Hill, 1993; Hall & Jenkins, 1994; Hill, 2003). Hall and Jenkins (1995) have 
suggested that tourism policy-making is a political process involving the values and 
interests of policy actors in a struggle for power relative to this process. The exercise 
of power by tourism policy actors is value dependent. Lukes (1974: p.26) argued that 
power is ineradicably value-dependent. Tourism policy actors whose preferences 
prevail in conflicts over key political issues are those who exercise power in the 
tourism policy system (Ham & Hill, 1993; Hill, 2005).
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Table 2.1 The Forms of Power-An Elucidation
Forms of Power Meanings/Definitions
Authority B complies as he/she recognizes that A’s command is reasonable in terms 
of his own values, either because its content is legitimate and reasonable 
with the rules or because it has been arrived at through a legitimate and 
reasonable procedure/rule.
Coercion It exists where A secures B ’s compliance by the threat of deprivation 
where there is a conflict over values or course o f action between A and 
B.
Force A accomplishes his aims/goals when he/she confronts with B ’s 
non-compliance.
Influence It occurs where A, without resorting to either a tacit or overt threat of 
severe deprivation, causes B to change his course o f action.
Manipulation It is an ‘aspect’ or sub-concept of force (and distant from coercion, 
power, influence and authority) since here compliance is forthcoming in 
the absence of recognition on the compiler’s part either o f the source or 
the exact nature of demand on him.
Power All forms of successful control by A over B, that is, of A securing B’s 
compliance.
Source: Bachrach and Baratz (1970); Lukes (1974); Lindblom (1980 and 1993); Ham and Hill (1993); 
Hall and Jenkins (1995); Hill (2005)
2.2.4.2. Policy Process
Generally speaking, there can be two different patterns of policy process: ideal 
pattern versus real pattern. The ideal pattern usually suggests how policy process 
ought to be taken; whereas the real pattern describes the actual policy process in the 
real world (Howlett and Ramesh, 2003).
Ideal Pattern: the Rational Model
The rational model of policy-making aims to maximize the solutions to complex 
problems in which the required information is gathered and then focused in a
scientific fashion on the assessment of policy options (Howlett and Ramesh, 2003). 
Such a process is usually called the ‘policy analysis’ and involves the relevant 
professionals and experts (Lindblom, 1993). The rational model suggests that the 
choice of the most efficient possible alternatives for achieving the policy goal can be 
sought by prescribing the following series of sequential activities (Dye, 2002; Howlett 
and Ramesh, 2003):
■ The goals for solving a policy problem are established;
■ All policy alternatives of achieving the goal are explored and listed;
■ All significant consequences of each alternative are predicted and the 
probability of those consequences occurring is estimated.
■ Finally, the policy alternative that most nearly solves the problem and/or at 
lest cost is selected.
Lindblom (1993) remarks that the constraints existing in the real world severely 
limit the utilities of policy analysis and hence bind the rationality. These constraints 
include but are not limited to the following ones:
■ Human fallibility -  all person are fallible including experts and specialists;
■ Ambiguous and poorly defined problems;
■ Conflict of values and interests among the policy actors;
■ Inadequate provision of information (either over-provision or 
under-provision)
■ Restrictions of resources (i.e. time and cost)
The importance of an intellectual component in policy-making is generally 
agreed. Hall (1990: p.53) indicated that the state policies are ‘deeply conditioned by 
the findings and presumptions of contemporary social science.’ Lindblom (1993: p.6)
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also pointed out that ‘the study of policy making has paid special attention to the roles 
of information and analysis, with some books and courses focusing almost entirely on 
these intellectual components of political life.’ On the basis of acknowledging the 
utilization of knowledge and analysis, Lindblom (1993: p.24) nevertheless asserted 
that ‘there is no possibility of replacing politics by analysis’. This is because:
“To reach a solution without any exercise o f power, sheer information and reasoning 
alone would have to be sufficient to bring all relevant parties into agreement. For 
unless they all are persuaded by the facts to accept the same policy outcome, their 
differences will have to be reconciled by power, by some political process such as 
voting. ” (Lindblom, 1993: p. 16)
Lindblom (1993: p.7) concluded that ‘all government policy making can be 
considered political, since it involves the use of authority’; public policy-making is 
the authoritative allocation of values by government that are binding on society 
(Easton, 1965a&b). The role o f policy analysis is rather to adapt to the political 
process; it can serve as an instrument of persuasion to move the policy actors closer to 
reasoned and voluntary agreement, so that the quality o f political process of 
policy-making can be improved (Lindblom 1993). The interaction of analysis and 
politics can be described by ‘policy-oriented learning’ and ‘coordination’ explained in 
the following section.
Real pattern: Policy-Oriented Learning and Coordination
The policy-making process might be better conceptualized as a process of 
policy-oriented learning and coordination (see Figure 2). The diverse beliefs, values 
and interests in the development of tourism actually occur in policy-oriented learning 
in the tourism policy community, leading to the distinct or even conflicting outcomes
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of policy-oriented learning undertaken by the different policy actors. Power will be 
unavoidably exercised among the policy actors pursuing different goals and ends.
Policy-Oriented Learning
As the policy actor stands at the core of policy-making, the relationship between 
the policy actors and all policy factors can be conceptualized as the ‘policy-oriented 
learning’, a concept pioneered by Heclo (1974) and developed by Hall (1993).
The Concept o f 'Policy-Oriented Learning ’
Learning is usually said to proceed when individuals assimilate new information, 
including that based on past experience, and apply it to their subsequent actions (Hall, 
1993: p.278). Public policy-making can also be conceived as an iterative process of 
active learning on the part of policy actors about the nature of policy problems and the 
solutions to them (Howlett and Ramesh, 1995).
The conceptualization of politics as learning started from the application of 
cybernetics, organization and psychology theories in foreign policy-making. A wider 
application of learning into policy-making discipline commenced from Heclo (1974) 
who envisaged the policy-making as a process of social learning through studying the 
social policy-making in the United Kingdom and Sweden (Hall, 1990 & 1993). 
Heclo’s study provided the alternative notion to the traditional conceptions o f politics 
as a struggle of power and of policy as the outcome of conflict over scarce resources 
(Hall, 1990: p.55). In Heclo’s words:
“Tradition teaches us that politics is about conflict and power ....... Governments
reconcile conflict and through public policy give authoritative expression to the
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resulting courses o f action ........  This is blinkered view o f politics and particularly
blinding when applied to social policy. Politics finds its sources not only in power but
also in uncertainty -  men collectively wondering what to d o  Government not only
‘power’  ; they also puzzle. Policy-making is a form of collective puzzlement on
society’s beha lf........ Our review o f social policy development suggests the fruitfulness
o f viewing politics through the concept o f learning. Much political interaction has 
constituted a process o f social learning expressed through policy.” (1974: p.304 -  
305).
According to Hall, the social learning in policy-making initiated by Hall and 
developed by other scholars (e.g. Hall, 1990 & 1993; Howlett and Ramesh, 1995 & 
2003; Sabatier, 1993 & 1999; Busenberg, 2001) emphasized the role of ideas in 
policy-making. Policy actors undertook the learning because o f the cognitive 
limitation identified by the behavioural scientists such as Simon (1958) and Lindblom 
(1980). Simon (1957: p. 198) concluded that ‘the capacity of the human mind for 
formulating and solving complex problems is very small compared to with the size of 
the problems whose solution is required for objectively rational behavior in the real 
world.’ Economists do not know enough to cope very well with simultaneous inflation 
and unemployment; sociologists have a grossly incomplete understanding of social 
problems like drug abuse or criminal rehabilitation (Lindblom, 1993: p. 17). Tourism 
analysts cannot entirely understand the impact of crisis such as ‘9.11 Tragedy’ and 
‘SARS’ on the tourism market. The policy actors cannot know what will happen in the 
environment in advance, nor can they fully grasp what has happened in the 
environment too, as their knowledge towards the environment is limited. Hence, 
individual and collective policy-oriented learning is deemed necessary. For an 
instance, Singh (2001: p. 143) described that India’s national tourism policy-making 
was a Tong process learning through trial and error’. At present, although the 
significance of learning is widely acknowledged in the studies of public policy, the
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literature lacks sufficient empirical studies towards the process o f policy-oriented 
learning (Busenberg, 2001).
Heclo (1974) viewed policy-oriented learning as what government does in 
response to a new situation such as the perceived stimulus in accordance with past 
experience, leading to a relatively enduring alteration in behaviour. Hall (1993: p.278) 
viewed policy-oriented learning as a deliberate attempt to ‘adjust the goals or 
techniques of policy in response to past experience and new information. Learning is 
indicated when policy changes as the result o f such a process.’ Hall concluded that the 
fundamental and ultimate change in the policy from the policy-oriented learning is a 
shift of policy paradigm, which will change, rather than adjust, the policy goals and 
instruments. Howlett and Ramesh (1995; 2003) commented that both Heclo and Hall 
saw that the policy-oriented learning was conducted by policy actors in response to 
external environments; as the environment changes, policy actors must adapt if their 
policies are to succeed.
Sabatier and Jenkins-Smith (1993: p.42) and Sabatier (1999b: p. 123) considered 
policy-oriented learning as the relatively enduring alterations of thought or 
behavioural intentions that result from experience and/or new information and that are 
concerned with the attainment or revision of policy objectives. Sabatier and 
Jenkins-Smith (1993) viewed that the most important topics of policy-oriented 
learning include the improvement in actors’ understanding of the status of goals and 
other variables identified as significant by the belief system and identification and 
responding to challenges to actors’ belief system. The examples of such variables and 
challenges, according to Sabatier, are exogenous events, opponents’ activities or 
variety of other factors. In another words, the target o f policy-oriented learning has
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expanded from the environment stimulus to a set of factors or variables related to 
policy-making.
Further Conceptualization o f ‘Policy-OrientedLearning’
Based on Sabatier’s works, policy-oriented learning could be further summarized 
and conceptualized as the intended or unintended activities undertaken by the policy 
actors to comprehend a set of policy factors in relation to the policy-making. It is 
argued that policy actors conduct policy-oriented learning not only on environmental 
forces, but also on ideology, values, interests and power. The ideology, values (e.g. 
formal and informal goals of tourism organization) and interests (e.g. self-protection) 
will be incorporated into policy-oriented learning when the policy actors delve the 
environmental stimulus. They serve as an interpretation framework or filtering 
mechanism for the policy actors to generate the meanings about the environmental 
circumstances that engender their respective policy initiatives. As each policy actor or 
each group of policy actors has their own values, interests and power, they are viewed 
as different ‘partisans’ with each pursuing ‘some combination of private purposes and 
his or her own vision o f the public interest’ (Lindblom, 1993: p.25)
It is reasonable to expect that each actor in the tourism policy community has to 
be convinced whether the tourism policy decisions tackling the problems, concerns 
and opportunities generated in the environment are adequate or contrary to the 
ideology, values and interests. During the policy process, it is important for the policy 
actors especially for the primary tourism policy initiator - NTO (or NTA) to 
understand the values, interests and influence o f other official and unofficial policy 
actors involved. Generally, policy actors put forward the policy initiatives on the basis 
of policy-oriented learning.
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Policy-Oriented Learning Method -  Partisan Policy Analysis
A policy-oriented learning method is ‘policy analysis’ which proceeds 
ubiquitously. In the tourism context, for an example, the Australian Bureau of Tourism 
Research which has as its mission ‘to enhance (measure) the contribution of tourism 
to the well-being of the Australian community, through the provision of accurate, 
timely and strategically relevant statistics and analysis to the tourism industry, 
government and the community at large’ (Elliot, 1997: p.68). According to Lindblom 
(1993), policy analysis refers to the collection and interpretation of facts and the 
subsequent debates undertaken by the policy actors; the spectrum of policy analysis 
covers professional fact-finding, policy research and informed discussion, although 
these activities are often hurried and their results may be challenged or actually 
discarded. Since the values and interests are diverse or even in conflict, the analysis 
conducted by each partisan is called by Lindblom (1980: p.31; 1993) as ‘partisan 
analysis’ with each pressing a point of view and a set of interests; policy analysis is 
used by the respective partisans to buttress their own arguments. Thus, the outcomes 
of policy analysis, to a large extent, are fragmented. Analysis rarely can find policies 
unequivocally beneficial for all; different partisans will neglect the important 
considerations outside the scope of their immediate pursuits. For any given policy 
problem, various policy actors or groups of policy actors will attend to somewhat 
different aspects of the problem, produce different kinds of information (Lindblom, 
1993).
To sum up, policy-oriented learning briefly refers to a process in which the 
policy actors apply new information and ideas to policy decision (Busenberg, 2001). 
Policy actors undertake the policy-oriented learning to formulate and implement 
policy, the differences in their beliefs and interests produce different results o f policy
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oriented learning. Under this condition, ‘power’ will be unavoidably exercised.
Coordination
As early as 1970s, the IUOTO (the forerunner of the World Tourism 
Organization) stated:
“Since tourism is a manifold activity consisting o f numerous units with divergent and
often conflicting in terests  The coordinating role o f the state is expanding with the
complex problems arising from the fast growth o f tourism.” (IUOTO, 1974: p.68)
Jansen-Verbeke (1989: p.240) argued that the greater the number of policy actors 
involved, the greater the risks will be in the consensus building, division of views, 
establishment of community of interests and prevalence of departmentalism. Pearce 
(1992) commented that given the multi-faceted nature of tourism industry and the 
many activities involved, the question of coordination and inter-organizational 
interaction are likely to be critical. Hall (1994: p.32) further remarked that among all 
the roles of government in tourism, coordination is probably the most important one 
since ‘the successful implementation of all the other roles will, to a large extent, be 
dependent on the ability of government to coordinate and balance their various roles 
in the tourism development process.’
Hall, et a l (1977: p.459) defined the coordination as the ‘extent to which 
organizations attempt to ensure that their activities take into account those of other 
organizations.’ They further pointed out that the form and degree of coordination vary 
from the minimal and informal to comprehensive formalized linkages. According to 
Hall and Jenkins (1995) and Hall (1998), numerous individuals and organizations are 
seeking control or influence over tourism policy-making, since these actors and
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stakeholders had the views on what tourism development and planning paths are best 
in meeting their interests. Therefore, coordination in tourism policymaking is about 
power and politics. Hogwood and Gunn (1984: p.205 -  206) acknowledged that 
‘coordination is not, o f course, simply a matter of communicating information or 
setting up suitable administrative structures, but involves the exercise of power.’ In 
fact, the power distribution in the tourism policy community will determine who gets 
what, when and how (Elliot, 1997). Although the exact power distribution in the 
tourism policy community varies from case to case, it can be assumed the following 
two scenarios for discussion -  presence and absence of the dominant power holder.
Presence o f the Dominant Power Holder
Hill (2005) argued that any consideration of how the policy process proceeds 
will intend to involve propositions about who dominates. If one or one group of 
policy actors holds dominant power, their values or interests will prevail. For example, 
The Australian Industries Assistance Commission (IAC) conducted an inquiry into 
travel and tourism in Australia. The draft report questioning government funding of 
tourist promotion through the Australian Tourist Commission (ATC), advocated the 
‘user pays’ principle by the tourism industry. Following the release of the draft report, 
the tourism industry and the Australian Tourism Industry Association, which is a peak 
industry body with substantial influence over government, undertook intensive 
lobbying and were able to ensure that significant revisions of draft recommendations 
were included in the final report. As a result, the final report recommended the 
funding be continued for five years, at which time the role of ATC would be reviewed 
(Hall & Jenkins, 1995).
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Absence o f the Dominant Power Holder
If no policy actor possesses the dominant power, coordination occurs to build up 
consensus. In fact, coordination is commonly and frequently conducted in tourism 
policy-making because of the fragmented power structure at government and industry 
level. The need for a coordinated tourism strategy has become one of the great truisms 
of tourism policy-making (e.g. Jansen-Verbeke, 1989; Mckercher, 1993; Hall, 1994). 
Authority and power in deciding tourism policy is shared by a number of policy actors, 
since all dealing with different aspects of tourism and recreation is very much seen as 
an impediment to the construction of an overall development plan (Jansen-Verbeke, 
1989). It appears that except the top leaders, neither the NTOs nor the service and 
sector ministries possess dominant power. NTOs lack power to formulate and 
implement a tourism policy decision independently from other responsible 
government agencies, and the industry members may fail to form a coherent standing 
to influence the government. Lickorish, et al (1991: p.vi) argued:
“There is a serious weakness in the machinery o f government dealing with tourism in 
its coordination, and cooperation with operators either state or privately owned. 
Government policies or lack o f them suggest an obsolescence in public administration 
devoted to tourism  political will is lacking. ”
In consequence, the NTO has to continuously coordinate with the relevant policy 
actors for consensus building on the policy issues. The methods o f coordination 
comprise communication, negotiation, bargaining and cooperation. This pattern 
resembles ‘incrementalism’ as advocated by Lindblom (Dye, 1987; Ham & Hill, 1993; 
Howlett & Ramesh, 1995; Elliot, 1997). This indicates that policy changes occur in 
marginal increments. Elliot (1997: p.77) further argued ‘In this process there are no 
strong, clear or long-term objectives or plans, and policy appears to drift or react to
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market or other forces. This process, in practice, is common in countries such as 
Britain and United States, and in Australia even with its national tourism strategy’.
In Thailand, the Tourist Authority of Thailand (Thailand’s NTO) had 
considerable freedom on the marketing side, but in the development of tourism, its 
role was severely restricted by lack of power and resources, and also by outside 
opposition. Consequently, only limited success has been achieved in development 
control, plan implementation, environmental protection and resolving long-standing 
problems (Elliot, 1987).
2.2.4.3. Policy Outputs
The outputs of the tourism policy system are the sector policy statements and 
actions, but sometimes there may be no statement. Sometimes there may be a 
conscious decision not to formulate a policy and this, by default, may represent a 
decision for the status quo to remain. After a policy decision is implemented, it will 
have impacts on the policy factors and the policy demand generated therein, which 
reflect the feedback concept (Anderson, 1990 & 2003; Dye, 1987; 2002).
Some of these impacts on the tourism sector for example are intended such as a 
growth in tourist arrivals, tourism receipts and employment, while other impacts like 
environmental deterioration are not intended (Jenkins, 1978; Elliot, 1997). Both 
intended and unintended impacts on the policy factors may generate new problems, 
concerns and opportunities, and hence foster new demands for policy, and so on in a 
continuing, never ending flow of policy (Anderson, 1979, 1990).
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2.3. Summary and Conclusion
This study originated from the theoretical inquiry regarding the gap in the extant 
tourism policy literature. The tourism policy-making process has not been well 
conceptualized; the factors affecting tourism policy-making are not sufficiently and 
adequately incorporated into the existing tourism policy-making model. More 
importantly, the dimension of the inter-relationships o f policy factors influencing 
tourism policy-making, which is viewed by this study as the inherent causalities, has 
not been well explored. Furthermore, the ideational dimension of tourism 
policy-making, which is considered by this study as pivotal among the factors, has 
also not been well addressed in the tourism policy-making studies. Based on the 
existing literature primarily from political science, public policy studies and tourism 
policy cases, a conceptual framework has been designed and developed in this 
Chapter. The conceptual framework ‘Ideational Based Inter-relationships Framework 
o f the Factors Affecting the Tourism Policy-Making Process' was built on the four 
constructs -  (1) orbit of policy factors; (2) levels of policy factors; (3) systems theory; 
and (4) inter-relationships of policy factors. Considering that tourism policy-making is 
influenced by various policy factors and different studies provided the different 
conceptualizations, this study suggests an orbit as a strand or path in exploring the 
policy factors. The orbit contains four tracks that the policy factors appertain to: (i) 
objective realities (i.e. the environmental conditions); (ii) subjective views (i.e. beliefs 
and interests); (iii) prescribing mechanism -  institutions; and (iv) resource -  power. 
These policy factors distribute over the three levels respectively -  macro level, sector 
level, and organizational and micro level. Based on systems theory, the tourism 
policy-making process can be viewed as the input-output model of the tourism policy 
system. The policy factors at all three levels are considered as its inputs; they 
inter-relate together in shaping the tourism policy decisions -  the output of tourism
policy system. It is generally suggested that the funnel of causality provides the 
setting of inter-relationships and interaction and coalescence as the scope of 
inter-relationships.
It is viewed that policy actors stand at the core in the policy-making process, 
since the tourism policy is formulated and implemented by them through identifying 
and transmitting problems and opportunities arising from the environment, 
interpreting ideology and values, expressing and protecting their interests, and 
exercising their authority and power. The interaction and coalescence of policy factors 
is manifest through the policy-oriented learning and coordination undertaken by the 
policy factors. Policy-oriented learning broadly refers to the intended or unintended 
activities undertaken by the policy actors to comprehend a set of policy factors in 
relation to tourism policy-making. Policy oriented learning is primarily conducted by 
policy actors to interpret the environmental conditions based on beliefs and interests. 
The belief has the cognitive and evaluative attributes -  knowledge and values 
respectively. The beliefs enable the policy actors to generate the meanings about the 
environmental stimulus that help engender the policy decisions. The beliefs system 
shared by the society and the tourism sector are the ideology and the tourism policy 
paradigm respectively. Under the umbrella of ideology and tourism policy paradigm, 
each policy actor has their own beliefs, values and interests; therefore the policy 
initiatives produced from the policy-oriented learning reflect the own views and 
interests of different policy actors. Coordination is carried out among the various 
policy actors in which power is unavoidably wielded to determine the winners and 
losers. The Figure 2 shows the aforesaid conceptual understanding and flow.
This conceptual framework left the investigation of specific relationships or
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significant causalities to the empirical case. Any newly developed conceptual 
framework needs to be empirically examined, the national tourism policy-making in 
China post 1978 is used to examine this model. The next chapter will review the 
literature of Chinese tourism policy and Chinese politics.
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CHAPTER THREE -  REVIEW OF RELATED STUDIES
"To date, the rich and diverse history and character o f tourism in China has scarcely
touched the English language discourse o f tourism. ’’
- King, B.
(cited in Lew, Yu, Ap and Zhang, 2003: 
Pre-publication Reviews, Commentaries, Evaluations ...)
This chapter aims to review the studies of Chinese tourism policy and examines 
the main literature of Chinese politics and policy-making briefly.
3.1. Studies of Chinese Tourism Policy
The published literature related to the Chinese tourism policy is scarce and eight 
papers were found that directly related to Chinese tourism policy. (Gao & Zhang, 
1983; Choy, Guan & Zhang, 1986; Richter, 1983b & 1989; Choy & Yao, 1988; Zhang, 
1995; Zhang, Chong & Ap, 1999; Zhang, 2003a). To sum up, the national tourism 
policy-making process in China is not well studied. There is a serious lack of 
understanding of the policy factors affecting China’s national tourism policy-making 
and inter-relationships among these policy factors are not directly addressed by these 
studies, because of their different foci. The following sections examine these studies 
in accordance with the concept of ‘policy factors’ and ‘inter-relationships’.
3.1.1. Policy Actors
Generally, the tourism policy actors in China were not well inquired and 
understood, and only the official tourism policy actors have been considered.
Zhang, Chong & Ap (1999) noted that two top leaders Deng Xiao-Ping and Chen
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Yun initiated the change in the nature of tourism from politics to economics. Other 
policy makers mentioned in previous studies included the China National Tourism 
Administration (CNTA) (Gao & Zhang, 1983; Choy, Guan & Zhang, 1986; Zhang, 
Chong & Ap, 1999), and the Civil Aviation Administration of China (CAAC) (Zhang, 
Chong & Ap, 1999). Yet, they have not discussed the role of these policy actors in the 
tourism policy-making process.
Moreover, a number of important tourism policy actors within the State Council 
are neither mentioned nor studied, such as the National Development and Reform 
Commission, Ministry of Finance, Ministry of Education, State General 
Administration of Quality Supervision, Inspection and Quarantine.
3.1.2. Environmental Conditions
Zhang, Chong & Ap (1999) found that the shortage of foreign exchange during 
the period of 1978 led the Chinese government to focus on the function of foreign 
exchange earning of tourism. But, other socioeconomic factors such as population and 
unemployment were not addressed. There is also a lack of understanding of the 
political environment (e.g. international relations) and national policy in shaping the 
Chinese tourism policy. In addition, almost all papers discussed the relationships 
between the tourism environment and tourism policy-making (e.g. Gao & Zhang, 
1983; Choy, Guan & Zhang, 1986; Richter, 1989; Zhang, Chong & Ap, 1999). In 
summary, the tourism environment is an environment that tourism policy actors 
directly and frequently respond to. For example, Zhang, Chong & Ap (1999) indicated 
that the problems of insufficient tourism infrastructure and facilities directly triggered 
the introduction of foreign investment in hotel and decentralization of tourism 
investment.
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3.1.3. Ideology
Zhang (1995) and Zhang, Chong & Ap (1999) reported two changes in the ruling 
ideology in China, which were the shift from ‘political struggle’ to ‘economic 
development’ in 1978, and the shift from ‘planned economy’ to ‘market economy 
under the socialism’ in 1992. These two papers lack a detailed examination on the role 
of ideology in shaping the Chinese tourism policy, particularly how the transition and 
transformation from a planned economy ideology to market economy have affected 
the making of Chinese tourism policy.
3.1.4. Institutions
Generally, there is a serious gap in understanding the role of institutions in 
determining the Chinese tourism policy. The organization, structure, rules and 
standard operating procedures in national tourism policy-making in China have not 
been addressed in previous studies.
3.1.5. Values, Interests and Power of Individual Tourism Policy Actors
Zhang, Chong & Ap (1999) indicated that the successful transition of tourism 
from political nature to economic nature should be credited to the two top leaders 
Deng Xiao-Ping and Chen Yun because of their top position in the Chinese 
Communist Party (CPC). However, the top leaders, to a large extent, are the initiator 
and final decision-makers of tourism policy. Actually, tourism policy-making involves 
many government agencies and coordination with them is required. As a number of 
key tourism policy actors were not identified and examined, so the roles of their 
values (formal and informal objectives), interests and power are not studied.
To sum up, a review of Chinese tourism policy literature reflects that the policy
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factors determining the Chinese tourism policy are not clearly identified, examined 
and described, nor are their inter-relationships examined. But, it is recognized that 
identification and examination of policy factors and their inter-relationships may not 
be purpose of these previous studies, and these past studies contribute to a preliminary 
and basic understanding of the national tourism policy-making process in China.
3.2. Theories and Models about Chinese Politics and Policy-Making
This section briefly reviews and summarizes the existing theories and models of 
Chinese politics and policy-making in relation to this study.
3.2.1. Overview of Politics and Policy-Making in China
Chinese politics and policy-making can be summarized as a command system in 
terms of the top-down flow of authority, which consists of three levels: high-level 
decision-making, mid-level policy-making and administration and local 
implementation (Lee & Zhao, 1995). However, over the past twenty years, that is, 
since the death of Mao Ze-Dong in 1976 and adoption of Economic Reform and 
Open-door Policy in 1978, Chinese politics and policy-making have generally shifted 
from the One Leader-in-Command system headed by Mao Ze-Dong to the collective 
leadership and consensus building model such as the current leadership headed by Hu 
Jin-Tao. Deng Xiao-Ping’s era (1978 -  1997) swung cyclically between these two 
types of leadership styles (Lee & Zhao, 1995; Yan, 1995).
Based on the previous literature and studies (e.g. Harding, 1984; Liberthal & 
Oksenberg, 1988; Lieberthal & Lampton, 1992; Lee & Zhao, 1995; Yan, 1995), the 
whole process of policy-making in China can be characterized by ideological and 
power struggle at the top decision-making level and bureaucratic bargaining at
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mid-level administration. This consensus is built up through a set o f theoretical 
models developed at the different levels of policy-making in China during the past 
four-decades that is from 1959 to present (Harding, 1984; Li, 1996; Cheng & Law, 
1997). The following sections will review these models and draw their implications 
for this study.
3.2.2. High-Level Decision-Making
3.2.2.I. Leaders
The Mao-in-Command model is a typical model used in studying the role of top 
Chinese leaders in politics and policy-making. This model describes Chinese politics 
as ‘the decisions of a changing Mao Ze-Dong’, particularly in the period of Cultural 
Revolution (Oksenberg, 1972; Harding, 1984; Teiwes, 1984). This model stresses, as 
Mao possessed the dominant political power, so his ideology, values and interest 
always prevailed in the political struggle. Teiwes (1984) indicated:
“Mao stood above his colleagues, although he had sensibly fostered a democratic 
leadership style. His stature was such that as long as he lived, no matter how 
removed from daily operations or how ambiguous his position, Mao remained a factor 
to which all others had to adjust.” (p.42)
Although Mao died in 1976 and his successors were less authoritative than Mao, this 
model still can explain the significance o f top leaders such as Deng Xiao-Ping and 
Chen Yun in the Chinese political life and policy-making process. Lieberthal and 
Oksenberg (1988) summarized the role of top leaders ( also called ‘preeminent leader’) 
as follows:
“The precise role o f the preeminent leader has varied considerably over time, but his
117
core tasks have included personnel appointments at the highest levels, enunciation of 
ideological principles, and -  usually after extensive discussion with colleagues -  the 
identification o f the primary tasks confronting the nation” (p. 36)
According to Lieberthal and Oksenberg (1988), the top level o f Chinese politics 
consists o f 25 to 35 top leaders who are the elite and who articulated national policy. 
Beneath them, was a layer of staff, leadership groups, research centers and institutes 
that link the elite to, and buffer them from, the bureaucracy. The role of top leaders in 
Chinese policy-making is dominant and pervasive as top leaders had enough influence 
to initiate and advance a policy idea over the objections of the bureaucracy (Lieberthal 
& Oksenberg, 1988). However, the decision-making at the top level is not smooth but 
rather involves the struggles in ideology, policy and power.
3.2.2.2. Division in Values and Ideological Orthodoxies
Ideology is a systematic manifestation of political and societal values. The focus 
on the values and ideology is represented by the Normative Model and Tendency 
Model (Harding, 1984; Cheng & Law, 1997). The Normative Model studied the 
communist ideologies, norms and socialist doctrine that governed policy-making in 
China (e.g. Lewi, 1963; Teiwes, 1984). The Tendency Model is more comprehensive 
than the Normative Model, which sees Chinese politics as the tension of enduring 
ideologies and values of different policy actors, such as ‘conservative versus radical’, 
‘two-lines struggle’ (‘proletarian’ versus ‘bourgeois’) (Harding, 1984; Cheng & Law, 
1997; Huang, 1999) and ‘planned economy model versus market economy model’. 
Although the Tendency Model over-simplified the complicated nature of Chinese 
politics by only focusing on the conflict in the different ideologies and values among 
the Chinese policy actors, these models also provide a good understanding towards 
the role of ideologies and values in Chinese policy-making. Different ideologies and
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values lead to different policy objectives, so leaders aspire to pursue power to attain 
their own policy objectives.
3.2.2.3. Power Struggle
The Factions Model developed by Nathan (1973 & 1976) and Pye (1981) 
considers that the key factors in Chinese policy-making are the power constellations 
of clusters of officials who for some reason or other feel comfortable with each other. 
These clusters are called ‘factions’. The real motivation in forming the factions is to 
achieve career security and enhancement. According to this model, power struggle 
among the different factions or patrons of the policy actors is the most significant 
determinant in Chinese policy-making process. Pye (1981) argued that ‘the prime 
basis for factions among cadres is the search for career security and the protection of a 
faction’ (p.7). The various policy debates arose from the competitions of the policy 
actors who strove for the maintenance of power positions. Policy has become an 
instrument adopted by the policy actors to accomplish their power goals. Obviously, 
the Faction Model is the opposite of the Tendency Model, which attributes the 
irrational pursuit of power to the Chinese leaders (Harding, 1984; Cheng & Law, 
1997).
In fact, the Tendency and Factions Models can be integrated together to 
understand the high-level decision-making in China. This is because resolution of 
ideological and policy disputes, and accomplishment of policy objectives rely on the 
power held by various leaders involved; whereas rise and decline of various leader’s 
power also rest with the success and failure of the implementation of their ideologies 
and policy objectives (Lieberthal and Oksenberg, 1988; Yan, 1995).
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3.2.3. Mid-Level Policy-Making and Administration
Beneath the top level, there are the various commissions and ministries of State 
Council who have supra-ministerial status and coordinated activities of line ministries 
and provinces. The bottom level was a set of line ministries that implement policy 
decisions. Both the Structural Model and Bureaucratic Politics Model (Harding, 1984; 
Cheng & Law, 1997) emphasize the role of institutional arrangements in the Chinese 
policy-making process. The Structural Model aims to describe the organizations and 
institutions in which policies are made and of the allocation power and authority 
among them. Unlike the Structural Model, the Bureaucratic Politics Model seeks to 
examine the interaction of the Chinese policy actors within the institutional 
arrangements.
The Bureaucratic Politics Model developed by Lampton (1987b) and Lieberthal 
and Oksenberg (1988) concentrated on the fragmented structure of authority and 
bargaining among the different commissions and ministries who pursued their own 
goals and objectives (Cheng & Law, 1996). Derived from the setting of Chinese 
energy policy, Lieberthal and Oksenberg (1988) identified that the Chinese policy 
process at the bureaucratic level was protracted, disjointed, and incremental, with a 
fragmented authority of the bureaucratic institutions the main cause of the problem. 
Although top leaders had authority to bring enormous pressure to bear to advance a 
project and policy over the objections of the bureaucracy, progress was easily bogged 
down in the bowels o f various bureaucratic institutions in China. The structure of the 
energy sector highlighted the fragmentation of authority, which required that any 
major policy initiatives gained the active cooperation of many bureaucratic units that 
were nested in distinct chains of authority. Thus, a single ministry was unable to 
launch or sustain a major new policy initiative. Because of the fragmentation of
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authority, a policy initiative will normally rise to a higher level and individual 
ministries will also require the enthusiastic support of at least one major leader in 
order for a very large project or important policy to be pursued. A basic consensus to 
the policy problems should be created and maintained at each stage of the 
decision-making process. During the process of consensus building, bargaining 
between all levels of the bureaucratic hierarchy is indispensable. Due to the 
fragmentation of authority, bargaining and consensus building, the energy 
policy-making process was quite diffuse. That is, the process was protracted with 
most policies shaped over a long period, and it was disjointed with key decisions 
made in a number of different and loosely coordinated agencies and inter-agency 
decisional bodies. The process was also incremental, with a policy, in reality, 
changing gradually.
Furthermore, Lieberthal and Oksenberg (1988) reflected five factors that can 
propel an issue onto the agenda of the top leaders within the fragmented authority 
bureaucratic structures (Huang, 1999).
■ The particular interests o f individual top leaders explain many instances of 
problems being brought to this high level.
■ Chinese bureaucrats can try to force an issue onto the agenda of the highest 
leaders.
■ The emergence of a critical problem may capture the attention of the top 
leaders and force decisions to be made.
■ Foreigners may force an issue onto the agenda of the highest level leaders.
■ Procedural requirements also can affect the locus of decision.
Without exception, the Bureaucratic Model also had some shortcomings. For
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example, the CPC and Chinese government tried to prevent the formation of 
bureaucratic interests, and expression of such interests would, in any event, require far 
more thrust than most officials possess (Li, 1995; Cheng & Law, 1997). Yet, the 
Bureaucratic Model, to large extent, provided a more comprehensive picture of the 
policy-making process in China at the central level, as it was able to cover the top 
leaders, comprehensive government agencies and line agencies within the State 
Council.
3.2.4 Local Implementation
The institutional arrangements in China may also cause an obstacle to policy 
implementation at the provincial and local levels. Tang, Lo, Cheung and Lo (1997) 
examined the implementation of environmental policy in Guangzhou and Shanghai 
and found that a well-planned environmental policy - Environmental Impact 
Assessment (EIA) could not be well implemented because of institutional 
arrangements.
The EIA is a policy, which required the sponsors of development and 
construction projects to submit EIA reports to environmental agencies and other 
concerned government units. Each EIA report must specify measures to ensure that 
environmental standards are met in the design, construction and operation phases. 
Although the local environmental bureaus in China are legally responsible for 
implementing policies set by the central government, they were primarily the organs 
of city government. Heads of city environmental bureaus report to the mayor of the 
city. Financial resources for the city environmental bureaus are also provided at the 
local level. Such institutional arrangements caused difficulties for the city 
environmental bureaus in imposing restrictions or penalties on the construction
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projects that were supported by senior government officials or other powerful 
government units. For example, sites for many major economic development projects 
were supported by leading officials before the local Environmental Protection Bureau 
could initiate the EIA process. Although negative environmental effects were 
identified in the subsequent EIA reports, the local Environmental Protection Bureau 
often found it was unable to reject or relocate the project.
3.3. Overview and Summary
Having examined and discussed the relevant models of Chinese politics and 
policy-making process, it is summarized that each has some contributions and none 
provides a full understanding. These models are complementary, rather than 
competitive or mutually exclusive (Harding, 1984). Thus, it is better to link these 
models together to conceptualize Chinese politics and policy-making process. It must 
be highly recognized that the previous models have helped this study develop an 
understanding of the various aspects and issues of Chinese politics and policy-making 
process, such as its complicated and dynamic nature.
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CHAPTER FOUR -  RESEARCH METHODOLOGY
“All research ultimately has a qualitative grounding.”
D.T. Campbell 
(cited in Miles and Huberman, 1994: p. 40)
According to Sarantakos (1998: p.32), the research methodology can be regarded 
as ‘a model, which entails theoretical principles as well as framework that provides 
guidelines about how research is done in the context of a particular paradigm.' The 
meaning of 'paradigm’ here differs from the ‘policy paradigm’ elucidated in Chapter 
Two to some extent, with the latter derived and adapted from the former. The 
‘paradigm’ here mainly refers to the research paradigm that is summarized by Carr 
and Kemmis (1986: p.72) as follows
“A paradigm embodies that particular conceptual framework through which the 
community of researchers operated and in terms o f which a particular interpretation o f 
‘reality’ is generated. It also incorporates models o f research, standards, rules of 
enquiry and a set o f techniques and methods, all o f which ensure that any theoretical 
knowledge that is produced will be consistent with the view o f reality that the paradigm 
supports. ”
In short, the research methodology can be considered as 'the science of study of 
methods' (Dunleavy, 2003: p. 117). Although, a lot o f scholars in social sciences use 
the 'methodology' to replace the usage of ‘method’, method has its own meaning in its 
own right (Dunleavy, 2003: p. 117). More concretely, the term 'method’ is a kind of 
tools or instruments employed by researchers to collect the empirical evidence or to 
analyze the data (Sarantakos, 1998: p.32).
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Based on the above enlightenment, this chapter aims to introduce the research 
methodology adopted for this study, including overall research design, research 
strategy, data collection instruments and data analysis approaches and techniques. The 
issues of validity and reliability will be discussed and the limitations of research 
methodology will also be acknowledged.
4.1. Research Design
Before presenting the research methods designed for this study, it is necessary to
restate the research questions, aim and objectives again as an introduction. The 
research questions, purposes and objectives of this study originated from the 
conceptual and empirical perspectives. Integrating these two perspectives together, 
this study has the following two research questions:
(1) What are the factors affecting the tourism policy-making process?
(2) How do these factors inter-relate together in affecting the tourism 
policy-making process?
This study aims to examine the national tourism policy-making in China post 
1978 by developing a conceptual framework -  Ideational Based Inter-relationships 
Framework o f the Factors Affecting the Tourism Policy-Making Process. More 
specifically, this study has five research objectives:
(1) To develop an Ideational Based Inter-relationships Framework o f the Factors 
Affecting the Tourism Policy-Making Process based on the existing literature 
through:
(i) Exploring the concept of the inter-relationships of factors affecting the 
tourism policy-making process;
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(ii) Examining and describing the various factors influencing tourism 
policy-making;
(iii) Exploring the applicability of the concept -  policy paradigm in the 
tourism context;
(2) To apply the aforesaid conceptual framework to examine the national tourism 
policy-making of China post 1978 during the period of transition and 
transformation from the planned economy to the market economy;
(3) To explore the inter-relationships of factors affecting China’s national tourism 
policy-making;
(4) To inquire whether the construct of policy paradigm needs adjustment;
(5) To evaluate the appropriateness of the conceptual framework in understanding the 
tourism policy-making process
Clark, et al (1998) indicated that in some cases, the choice of topic could 
simultaneously decide the choice of research methods (p.37). Miles and Huberman 
(1994: p .l) also echoed that anthropology, history and political science fields of social 
sciences were stapled with qualitative research. In accordance with the nature of the 
research questions and objectives, a qualitative approach served as an overarching 
approach for the whole of this study; a descriptive case study was adopted as a tool of 
inquiry for examining the context of national tourism policy-making of China post 
1978 under the umbrella of qualitative methodology (Veal, 1997; Yin, 2003). This 
section will first review and discuss the qualitative methodology and descriptive case 
study approach and then provide the justification for their respective appropriateness 
for this study.
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4.1.1. The Qualitative Methodology
Qualitative research has become an increasingly significant mode of inquiry for 
the social sciences and applied fields (Marshall and Rossman, 2006). This is because 
human discourse and behaviours could not be analyzed with the methods of natural 
and physical science; human activities can be viewed as ‘texts’ -  as a collection of 
symbols conveying various ‘layers of meaning’ (Miles and Huberman, 1994: p.8). 
However, Snape and Spencer (2003: p.2 -  5) argued that the provision of a precise 
definition of qualitative research is ‘no mean feat’ and searching for an all-inclusive 
definition is still going on, since this term is referred to an overarching category, 
covering a wide range of approaches and methods. According to Dabb (1983: p.32), 
the notion of quality is essential to the nature of things, whereas quantity is 
fundamentally an amount of things. The term ‘qualitative’ implies the emphasis on the 
processes and meanings that are not rigorously examined or measured in terms of 
quantity, amount, intensity, or frequency (Denzin and Lincoln: 1998d: p.8). Quality 
means what, how, when, and where of a thing, in another words, the essence and 
ambience of things; qualitative analysis refers to the meanings, concepts, definitions, 
characteristics, metaphors, symbols, and descriptions of things (Berg, 2004: p. 2 - 3). 
According to Johns and Lee-Ross (1998: p. 121), there are fundamental differences in 
the assumptions underlying the qualitative and quantitative methodologies. The 
quantitative methodology usually starts from a known theoretical position with the 
fixed questions conforming to the existing hypothesis. It usually adopts a 
hypothetico-deductive outlook. On the other hand, the qualitative genre takes a more 
flexible approach and adapts the questions to the data as they go along. Thus, the 
qualitative methodology is usually regarded as the inductive view of the situation, in 
which hypotheses or propositions arise from the data.
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Therefore, qualitative analysis is a detection of the constituents of something and 
asks on ‘what?’, ‘how?’, and ‘why?’ rather than ‘how much?’ (Johns & Lee-Ross, 
1998). This means that the qualitative researchers study things in their natural settings, 
attempt to make sense of, or interpret, phenomena in terms of the meaning people 
bring to them (Denzin and Lincoln, 1998d: p.3). It concerns with reality-constituting 
interpretive practices and examines how human beings construct and give meaning to 
their actions in concrete social situations (Holstein and Gubrium, 1998). Qualitative 
studies ultimately aim to offer a deep insight towards the subject investigated (Johns 
and Lee-Ross, 1998: p. 139). Snape and Spencer (2003: p.3 -  4) summarized the 
distinctive characters of qualitative research from conceptual and methodological 
perspectives as follows:
■ Aim: providing an in-depth and interpreted understanding of the social 
world of research participants by learning about their social and material 
circumstances, their experiences, perspectives and histories;
■ Research subject: samples in small-scale selected purposively on the basis 
of salient criteria;
■ Data collection methods: usually involving close contact between the 
researcher and the research participants, which are interactive and 
developmental and enable the emerging issues to be explored;
■ Scope of data: detailed, rich and extensive information;
■ Analysis: opening to the emergent concepts and ideas; with detailed 
description and classification; identification of patterns to association, or 
development of typologies and explanations;
■ Research results: focus on the interpretation of social meaning through 
mapping and re-presenting the social world of research participants
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Qualitative research is especially suited for the studies to examine the processes 
occurring over time (Snape and Spencer, et al, 2003: p.5), to probe deeply and 
uncover the subtle and complex issues (Johns and Lee-Ross, 1998) and to understand 
what lies behind the issues (Strauss and Cobin, 1998a). And, it is also useful for 
examining the concepts where the previous studies were scant or exploring a new area 
or building/emerging a theory about this area (Miles and Huberman, 1994: p.90) and 
therefore adding the new dimensions to the issues (Clark, et al, 1998: p. 101). For 
inquiring the above topics or issues, the qualitative research is multi-method in focus, 
involving an interpretive and naturalistic approach and collection of a variety of 
empirical materials -  cases, personal experience, introspective, life story, interview, 
historical, visual texts, to its subject investigated. (Denzin and Lincoln, 1998d: p.3). 
At the end, the findings produced by these methods could not be arrived by the 
statistical procedures or other means of quantification (Strauss and Cobin, 1998a: 
p .ll). This is why qualitative approach is not concerned with numbers, and the data 
collected are presented in texts rather than in numerical form (Miles & Huberman, 
1994; Veal, 1997). Generally speaking, qualitative research aims to explore, unravel 
and explain the complexity of different social worlds manifested through the 
phenomenon and context, by deploying a wide range of interconnected methods 
(Denzin and Lincoln, 1998d; Snape and Spencer, 2003; White, et al, 2003).
According to Devine (2002: p. 197 -  200), qualitative methods have played a 
major role in the political science from the study of individuals and groups inside the 
formal political arena to the political attitudes and behavior of people out, since the 
understanding the political phenomenon requires the participants in the world of 
politics to talk about their involvement in groups, their role in formal positions of 
power, their view about the political system and so on. Thus, Anderson (2003) argued
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that the notion of policy analysis is worthwhile only when it involves analysis of 
quantitative data with statistical techniques should be resisted. It is noted that the 
qualitative studies have been employed across a number of sub-fields of political 
science, including the public policy studies. Hill (2005: p. 14) remarked:
“Policy process studies are very often case studies, using qualitative methods. Where 
quantitative methods are used they are likely to deal with impact, from which 
deductions can be made back to process.”
Belsky (2004: p.276) provided a reason why qualitative research prevail in the studies 
of policies, that is the difficulty in obtaining the quantitative measure on some key 
variable in politics such as ideology, power, structure and institutions.
4.1.2. Descriptive Case Study
In this study, the descriptive case study approach is under the overarching of 
qualitative methodology (Yin, 1994, 2003). The case study method aims to understand 
the phenomenon by studying single examples (Veal, 1997). Not all case studies are 
qualitative, although many are (Dezin and Lincoln, 1998c: p.xv). Case studies refer to 
the thorough examinations of specific social units (e.g. particular persons, social 
setting or aspect of social setting, events, group) that constitute an in-depth 
investigations of this given social unit and result in a complete and well-organized 
picture of how the unit operates or function (Issac and Michael, 1971: p.20; Black and 
Champion, 1976: p.90; Berg, 2004: p.251). Many qualitative researchers use the case 
study approach as a guide to their studies (Berg, 2004); case studies are also common 
in the tourism literature (Wilkinson, 1997). The case study method generally focuses 
on the questions of ‘how’ and ‘why’ to make a detailed study of a small number of 
units or an unit across a large number of variables in which the researcher has no
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control over these variables (Pizam, 1987: p.70; Johns and Lee-Ross, 1998: p.58). 
Anderson (2003: p.26) envisages that the case studies can be used to test theories, to 
develop new theories and to provide detailed, contextual analysis etc. The case study 
approach is actually not a technique, but rather a methodological approach that 
utilizes a variety of techniques including life stories, documents, oral histories, 
in-depth interviews and participant observation (Johns and Lee-Ross, 1998; Berg, 
2004). This approach has been well utilized in the policy field as it enables the 
researcher to use intricate details and methods for examining policy arenas and 
assessing the plausibility, and sometimes the general applicability of theoretical 
developments (Hall & Jenkins, 1995). The descriptive approach seeks to discover, 
describe and map patterns of behaviour (Veal, 1997). The descriptive case study is a 
type of case study design. It requires the researchers to present a descriptive theory 
that builds up the overall framework for the researcher to follow during the course of 
study. The particular design implies the formulation and identification of a viable 
theoretical orientation before enunciating research questions (Berg, 2004: p.257).
The qualitative methodology and descriptive case study approach matched the 
research questions and objectives of this study and was found an appropriate 
methodology for this study. This study originated from the theoretical inquiry with 
respect to the existing tourism policy literature. The tourism policy-making process 
has not been well conceptualized; the factors affecting tourism policy-making are not 
sufficiently and adequately incorporated into the existing tourism policy-making 
model. More importantly, the dimension of the inter-relationships of policy factors 
influencing tourism policy-making, which is viewed by this study as the inherent 
driving forces, has not been well explored. Furthermore, the ideational dimension of 
tourism, which is considered by this study as pivotal among the factors, has also not
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well been addressed in the tourism policy-making studies. Based on the existing 
literature primarily from the political science, public policy studies and tourism policy 
cases, a conceptual framework has been designed and developed in Chapter Two. This 
conceptual framework generally showed that the tourism policy-making is a complex 
subject for investigation. It generally suggested the funnel of causality as the setting 
of inter-relationships and interaction and coalescence as the scope of 
inter-relationships. Under these concepts, the framework elaborated and explained 
that the tourism policy-making involves policy-oriented learning and coordination of 
various policy actors based on their subjective views in interpreting the objective 
realities within the existing institutional framework. This conceptual framework left 
the investigation of specific relationships or significant causalities to an empirical 
case.
The context of national tourism policy-making was selected as a case to examine 
the appropriateness and relevancy of the conceptual framework because of its 
empirical significance and uniqueness. The conceptual framework would be followed 
throughout the process of studying China’s context. China is a crucial context of 
tourism development. World Tourism Organization (1997) forecasted that China 
would become the top tourism destination in world by 2020. As a socialist country 
adopting the planned economy model, the national tourism policy acted as the key 
development agent in the development of tourism as an economic activity 
commencing from 1978. Furthermore, China is in the transition and transformation 
from the planned economy to the market economy. The complexity of tourism 
policy-making is further exacerbated by the dynamics and intricacies embraced in 
China’s national context during this transitional period. This study did not merely 
describe and examine the evolution of China’s national tourism policy-making post
1978, but rather went beneath the surface to explore how various policy factors 
inter-related together in influencing national tourism policy-making. The 
inter-relationships of policy factors, especially in the pattern of specific relationships 
or significant causalities, would be probed. These would be viewed as an attempt in 
examining the inter-relationships dimension where its previous studies were rare.
4.2. Research Strategy
Snape and Spencer (2003: p.l) indicates that there is no single, universally 
accepted way of doing qualitative research. Dezin and Lincoln (1998d: p.3) viewed 
that the qualitative research as a bricolage and qualitative researcher as bricoleur. The 
means that the ‘qualitative researcher-as-bricoleur uses the tools of his or her 
methodological trade, deploying whatever strategies, methods or empirical materials.’ 
The selection of research tools depends not only on the research questions, but also on 
‘what the researcher can do in that setting’ (Denzin and Lincoln, 1998d: p.3).
This study adopted the triangulation or multi-methods as the overall research 
strategy. The triangulation simply refers to the use of multiple lines of sight. The 
initial application of triangulation methodology lied in the use of multiple data 
collection methods -  the data triangulation (Berg, 2004: p.5). Later, Dezin (1978) 
expanded its scope of triangulation from multiple methods to multiple theories, 
multiple researchers, multiple methodologies, or combinations of these categories. 
Ritchie (2003: p. 43) summarized that the triangulation in the qualitative research 
engages in the ‘use of different methods and sources to check the integrity of, or 
extend, inferences drawn from the data’. The use of triangulation can add breadth 
and/or depth to the qualitative analysis.
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The triangulation strategy of this study included the different data collection 
methods and different data analysis approaches to investigate the convergence of the 
data (Ritchie, 2003). Both primary and secondary data were collected. Among the 
primary data, the in-depth interviews and government documents were two 
complementary sources to reflect the different facets of China’s national tourism 
policy-making process. When conducting the in-depth interviews, three groups of 
informants were selected in order to obtain their insights and experiences from 
different angles. For the data analysis, both the interpretivism and historical analysis 
were adopted. It is expected that the adoption of the triangulation strategy could help 
this study get a better fix on the subject investigated (Denzin and Lincoln, 1998d: 
p.3).
4.2.1. Data Collection
Both primary and secondary data can be collected and used in qualitative studies 
(Marshall & Rossman, 2006). Primary data are those that are collected first-hand by 
the researchers for their studies, whereas secondary data are those that have been 
produced by someone else for primary usage and are then used by another researcher 
not connected with the first project; they are archived in some form (Stewart & 
Kamins, 1994; Jennings, 2001). Primary qualitative data can be gathered through 
observations, participant observations, in-depth interviews and government 
documents (Marshall & Rossman, 2006). The sources of qualitative secondary data 
are various, including but not limiting to the official reports, industry studies, archived 
data, books and journals (Stewart & Kamins, 1994; Lewis, 2003; Berg, 2004). 
Combination of several data collection methods ensures that the weakness of one 
method can be compensated by the strength of another (Mak, 2000). For example, in 
addition to the in-depth interviews of elites, Chambers and Airey (2001: p.96) also
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collected the information from the government documents when examining the 
tourism policy development in Jamaica, because of the ‘limited in-depth, elite 
interviews’. In this study, both the primary and secondary qualitative data were 
collected and complemented with each other. Clancy’s study of the Mexican tourism 
policy development was based on the “historical documents, limited secondary 
services and the use of what Evans (1995: pi 9) refer to as ‘key informant interviews’” 
(1999: p.9)
4.2.1.1. Primary Data
Primary data collection enabled the researcher to gain first-hand information for 
the purpose of this study which was specific to China’s national tourism 
policy-making process. The primary data were collected by in-depth interviews (i.e. 
government officials, government think tanks and industry practitioners) and 
government documents.
Adoption of In-depth Interviews
Qualitative researchers rely heavily on in-depth interviews described as 
‘conversation with a purpose’, one of the main methods of data collection used in 
qualitative research (Mason, 2002; Legard, Keegan and Ward, 2003: p. 138; Rossman 
& Marshall, 2006: p. 101). The researchers often commonly assume that their 
qualitative studies will undertake the interviews without asking why they should 
(Mason, 2002). The in-depth interviews reproduce a fundamental process via which 
the knowledge about the real world is constructed in normal human interaction 
(Legard, Keegan and Ward, 2003: p. 138).
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Rationale for Using In-depth Interviews
Qualitative research properly seeks answers to questions by examining various 
local settings and the individuals inhabiting these settings (Berg, 2006: p.7). Based on 
the conceptual model, national tourism policy-making in China as a setting for 
investigation involved both the official policy-makers and unofficial participants. 
Interviews including elite respondents enabled the researcher to obtain valuable 
information, such as their in-depth understandings, overall views, insights and 
knowledge about the setting. According to Marshall and Rossman (2006: p. 105), 
elites in the elite interviews refer to those influential, prominent and well-informed 
persons in the relevant organization or community. They are considered for interviews 
on the basis of their expertise in areas relevant to the research topic; their experience 
and expertise are built up from their positions held in the relevant political, social and 
administrative organizations. Observation and participant observation were not 
considered appropriate for this study, since the researcher as an outsider was unable 
and not permitted to observe and participate in the internal process of China’s tourism 
policy-making, such as meetings, discussion and inter-agencies coordination. Further, 
some information such as ideas and coordination of policy actors could only be 
gathered through the elite respondents sharing their thoughts, rather than through the 
observation. Focus-group interviews were also not considered feasible for this study. 
The personal experience of interviewees might not be gathered during the interaction 
process; some interviewees might not be willing to share their personal views in a 
group; some might just follow others’ views; some might be cautious in answering. 
This would make it difficult to obtain the true reflections of each elite respondent.
The in-depth interviews of elites have been utilized in the tourism policy studies, 
such as Clancy’s inquiry of Mexican tourism policy (1999) and Mitchell and Eagles’
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examination of tourism decision-making at the community level in Peru (2001). 
Mitchell and Eagles explained that the adoption of in-depth interviews was to obtain a 
greater perspective of traditional values, power relationships, tourism sector 
parameters and other related factors (p. 13).
Group and Selection of Interviewees
Under the triangulation rationale, the interviewees were grouped into three 
categories -  government officials, government think tank members and industry 
practitioners in order to obtain a wider range of views and insights regarding tourism 
policy-making in China post 1978. Selection criteria were based on the required 
expertise/experience, departments, and level/position for each group as appropriate. 
Table 4.2 showed the list of interviewees.
Government Officials
As the national tourism policy decisions in China are formulated and 
implemented by central government, experience sharing and insight-gathering from 
the responsible central government agencies for tourism policy-making were deemed 
necessary. Based on the conceptual model, both the service ministries (responsible for 
planning, finance and development) and national tourism administration (NTA) play 
the important roles in tourism policy-making. In China, the central government 
agency acting as service ministry is the National Development and Reform 
Commission (NDRC) (Lieberthal, 2004); China’s NTA is China National Tourism 
Administration (CNTA). In addition, the significant role of local tourism bureaus was 
also taken into consideration, since tourism policy decisions formulated in central 
government are implemented by local tourism bureaus which usually convey the 
implementation feedbacks to the central government.
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The selection criteria for the interviewees were based on the political and 
professional expertise in the national tourism policy-making process at the division 
director or department director (division director is lower bureaucratic rank than 
department director) or policy researcher levels. Higher priority was granted to the 
division director or department director since they were directly involved in the 
decision-making process, such as proposing the policy initiatives and then proceeding 
with the discussion and bargaining internally and externally. In case of unavailability, 
the policy researchers would also be considered and chosen.
The National Development and Reform Commission (NDRC) in China is a 
macro-management government agency under the State Council. In general, the 
NDRC is responsible for state planning and counterbalancing development between 
the different facets of economy and society. Due to its crucial position, it was 
necessary to interview the officials of NDRC relevant to tourism development in 
order to understand the role of NDRC in the tourism policy-making process. The 
official interviewed was the Director, Center for Tourism Economy Research and 
Planning, who was responsible for conducting the research projects regarding tourism 
development and tourism employment in the NDRC.
The China National Tourism Administration (CNTA) is the central government 
agency primarily responsible for national tourism policy-making, tourism 
development and administration. Inside the CNTA, the Policy and Legal Department, 
Industry Management Department, and Planning and Finance Department are 
involved in formulating and implementing tourism policy decisions. The director or 
former director and policy researcher of these three departments were interviewed.
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For the local tourism bureau, a retired Head of Research Department of Beijing 
Tourism Administration was interviewed. This interviewee still serves as the Senior 
Consultant of the Tourism Research Center, Chinese Academy of Social Sciences.
Government Think-Tanks
Besides government officials, the information on tourism policy-making in 
China can also be collected from experts in the think tanks of the government. A think 
tank usually maintains an interest in a broad range of policy issues and develops a 
comprehensive perspective on the issues facing the governments. Unlike academic 
scholars, the research endeavours of think tanks often aim to suggest the practical 
solutions to the policy issues or issue areas (Howlett and Ramesh, 2003). Moreover, 
compared to government officials, the angles of think tanks are viewed to be more 
impartial; interviews with both officials and think tanks were seen to be mutually 
complementary. The Chinese Academy of Social Sciences (CASS) is a think tank for 
the central government. Although the CASS is a non-executive government 
organization directly under the State Council, its staff members are not the 
government administrative officers. And, they are not tied up with bureaucratic 
procedures and can express their views and insights more freely and independently 
than the government officials. Within the Academy, the Tourism Research Center 
provides the policy consultancy to the government on tourism issues. The researchers 
and experts in the Center, who have built up expertise in tourism issues and have 
provided consultancy to government, were selected for interview.
Industry Practitioners
Tourism policies formulated cannot be effective, unless they are implemented 
successfully by the industry (Hall and Jenkins, 1995). Industry practitioners can
143
provide the feedback on how tourism policy decisions have been implemented in the 
industry from the practitioner’s perspective. Moreover, since the industry practitioners 
directly face and deal with the various issues and problems in the industry, they 
should have a more vivid image and practical experience towards these issues and 
problems. The senior practitioners at managerial level were also invited to provide 
their feedback on these areas.
Interview Questions
A semi-structured interview approach was adopted in this study instead of 
structured or unstructured ones (Fontana & Frey, 1998; Berg, 2004). The structured 
and unstructured interviews represent the two opposite extremes of interview. The 
structured interview is adopted when the researcher has fairly solid ideas about things 
they want to uncover during the interview and ensure that the interview questions are 
sufficient to collect the required information. Thus, the interviewer prepares a set of 
pre-established questions in a formally structured schedule to ask each respondent, a 
limited set of response categories is provided (Fontana & Frey, 1998; Berg, 2004). A 
structured interview did not match the requirements of this study. The study of 
tourism policy-making in China under the transitional economy is rather a new topic 
with few published sources. The researcher of this study had a very limited 
understanding at the outset of data collection, a wide coverage of issues inside this 
topic was derived after the data collection and follow-up works completed. More 
importantly, given the dynamic and complicated process of tourism policy-making 
process under the transitional context, the researcher was unable to formulate a ‘full’ 
list of questions to uncover the intricacies of this political and policy-making 
phenomenon, in-depth interviews enabled the researcher to explore essences and 
connotations embodied by such process through the expertise and experience sharing
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by the relevant respondents. The formally structured schedule and limited set of 
response categories would obviously have restricted the sharing of elites and 
interaction between interviewer and interviewees.
On the contrary, interviewers of fully unstructured interview cannot know all the 
necessary questions in advance and hence cannot pre-establish a full list of questions. 
Such a situation places the unstructured interview in an imaginary continuum 
(Fontana & Frey, 1998; Berg, 2004). In this study, the conceptual model established 
for the study allowed the researcher to depart from the situation of imaginary 
continuum and to reflect on some discussion questions or topics.
The semi-structured interview, which stands between the structured and 
unstructured forms of interview, matched the requirement of this study (Berg, 2004). 
Mason (2002) argued that qualitative interviews usually refer to in-depth, 
semi-structured or loosely structured forms of interviewing. Qualitative research is 
much less formally structured than quantitative work. The researcher may have 
comparatively little control over the situation, sometimes acting only as a facilitator or 
passive data gatherer (Johns & Le-Ross, 1998). Nevertheless, Mason (2002: p.62) 
indicated that ‘no research interview can be completely lacking in some form of 
structure’ and elaborated that qualitative interviews usually proceed with ‘a number of 
topics, themes or issues which they wish to cover, or a set of starting points for 
discussion, or specific stories which they wishes the interviewees to tell’ in order to 
bring the relevant contexts into the focus. The fluid and flexible structure of interview 
with an incomplete and non-sequenced list of questions or topics facilitate the 
researcher to explore new dimensions or themes of study topic. As guided by the 
conceptual framework, the researcher was able to formulate the broad questions and a
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set of themes and issues based on the published primary and secondary information to 
guide the interviews.
Mason (2002: p.62) opined that most qualitative studies stands at the perspective 
that ‘knowledge is situated and contextual, and therefore the job of the interview is to 
ensure that the relevant contexts are brought into focus.’ Therefore, ‘situated 
knowledge can be produced.’ This enlightened the formulation of the broad interview 
questions of this study. Chinese national tourism policy is defined in this study as a set 
of inter-related decisions (or non-decisions) and actions (or inactions) formulated and 
implemented by the Chinese government to deal with the problems, concerns and 
opportunities in the tourism sector, and they are specially intended to develop tourism 
in China. The researcher formulated three main interview questions:
(1) What tourism policy decisions have been formulated and implemented by the 
Chinese government? This question aimed to understand the tourism policy 
decisions made in a broad scope of objectives and contents.
(2) Which policy factors have shaped these Chinese tourism policy decisions? There 
are three sub-questions in this main question:
(i) Why did the Chinese government formulate these tourism policy
decisions?
(ii) Who were the policy actors of these decisions?
(iii) How did the Chinese government formulate these tourism policy
decisions?
These sub-questions aimed to examine and describe the policy factors affecting 
the tourism policy-making in China.
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(3) How did these policy factors inter-relate together to shape Chinese tourism 
policy?
This question aims to explore the dimensions of the inter-relationships of policy 
factors in shaping the tourism policy-making.
All of the above three interview questions are conceptual and broad per se, they 
might not be conducive to the collection of a large amount of intricate information. 
From the technical point of view, the interviewees also may find it difficult to start the 
sharing. In order to facilitate the interview, a checklist of interview/discussion topics 
was prepared based on the conceptual framework and the published primary 
information -  two memorial books written by the former director as well as some 
secondary information (see Appendices I, II & III). During the data collection process, 
the researcher also attempted to observe if there was any new policy factor that had 
not been included in the conceptual framework.
Ethical Issues in Undertaking Interviews
According to Berg (2004), general research ethics required the researchers to 
ensure the rights, privacy and welfare of the people and communities focused by their 
studies, since the intellectuals and students of social sciences investigated the social 
lives of other people. Veal (1997: p. 199) indicates that general principles invoked in 
research ethics include the informed consent, volunteer participation and no harm 
befalling the informants. This study inquired into national tourism policy-making in 
China and invited government officials to share their political and professional 
experience, the aforesaid ethical issues should be dealt prudently. When approaching 
the interviewees, all of the potential interviewees were well informed of the study 
purposes, interview/discussion topics and volunteer participation, their informed
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consents were sought before undertaking the interviews.
Veal (1997) addressed that the issue of ‘harm’ in the social sciences research 
might arise in the use of data rather than in the gathering process, especially over the 
confidentiality and privacy issues. Due to markedly different political ideologies, 
system, culture and norms (formal or informal), China has differentiated herself from 
Western pluralist regimes in the conceptions of government accountability and 
transparency. The investigation of political, policy, social and environmental issues 
are still sensitive with a varying degree of risk in conducting such kinds of interviews. 
The pioneers of undertaking the studies of Chinese politics and policy-making -  
Lieberthal and Oksenberg (1988: p.xi) highlighted the importance of practicing the 
concept -  ‘ confidentiality’:
“We envisioned this study to be pathbreaking in its combination o f documentary 
sources and extensive interviews with Chinese, Americans, Europeans, and 
Japanese who have been involved in developing China’s energy industries. We have 
promise absolute confidentially to each o f these individuals, and thus we cannot thank 
people by name.”
After conducting the in-depth interviews for delving into China’s economic reform, 
Shirk (1993: p.20) acknowledged:
“The Chinese who agreed to be interviewed were taking a political risk ........  It is
therefore particularly important that the anonymity and confidentiality that protect 
interviewees in standard international social science practice be extended to Chinese 
interviewees. ”
According to Berg (2004: p.65), confidentiality refers to an active attempt to 
remove from the research records any elements that might indicate the subjects’
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identities; anonymity means that the subjects remain unknown. In this study, 
anonymity was nonexistent since the researcher knew the interviewees. Therefore, the 
confidentiality norm was followed with the interviewees’ name not disclosed in the 
study.
Interviewing and Questioning Techniques
The interview is a conversation, the art of asking questions and listening (Denzin 
& Lincoln, 1998). A wide range of probes and other techniques is used to achieve 
depth of answer in terms of penetration, exploration and explanation. A study of the 
policy-making process might be a sensitive topic, since it touches the internal 
operations of government agencies and inter-agency interaction. So, such interviews 
need to be conducted skillfully and carefully. Sensitive words like ‘conflict of values’, 
‘power struggle’, ‘who is more powerful’ were not mentioned during the process of 
interviewing, questioning and prompting. Rather they were worded skillfully and 
diplomatically, using words such as ‘coordination’, ‘negotiation’, ‘cooperation’ or 
‘who is the final decision-maker’.
Audio-taping was used to record the process and content of interviews with the 
consent of interviewees, in order to ensure that interactive dialogues were captured. 
During the interviewing and questioning process, ‘floating prompts’ and ‘planned 
prompts’ were adopted (McCracken, 1988; Henderson, 1991; Riley, 1993). ‘Floating 
prompts’ are verbal and non-verbal requests for deeper descriptions, while ‘planned 
prompts’ are proposed to encourage the further discussion at the end of each interview. 
Once the interview was completed, the researcher transcribed the interview 
information into text and sought any clarifications with interviewees.
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Two Phases of In-depth Interviews
Considering the intricacies of the evolution of national tourism policy-making in 
China’s transitional setting, the ‘black box’ of the policy-making process and the 
scarcity of studies of this topic, it could not be expected that the required information 
would be collected by one stage of interviews. In this study, two phases of in-depth 
interviews were designed and conducted in Beijing in June 2004 and December 2005 
respectively. The Phase-One interviews served to obtain a general understanding of 
the tourism policy-making process in China, especially the evolution of tourism 
policy decisions made (see Appendix I). Data collected from the first phase interviews 
were combined with secondary data for analysis. Based on the preliminary findings, a 
set of further interview questions were formulated for the second-phase interviews in 
order to explore the inter-relationships of policy factors in affecting the national 
tourism policy-making in China (see Appendix II).
Limitations of Using the In-depth Interviews
Use of in-depth interviews as a data collection method was not without 
limitations. Although the elite interviews undertaken are semi-structured, the 
interviews are still regarded as an obtrusive tool, since they require the cooperation of 
the informants. Interviewees may be unwilling or uncomfortable about sharing all that 
the researcher hoped to explore. This study involved the politics and internal 
operation of government, the interviewees might have reservation about disclosing 
certain information. It might also be beyond the capacity of interviewees to answering 
such questions evoking long narratives because of the limitation in their memories 
(Marshall and Rossman, 2006: p. 102). Furthermore, the completion of a scheduled 
interview also depended on the time and availability of the interviewees.
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Government Documents
Devine (2002: p. 197) commented that qualitative research is ‘a generic term that 
refers to a range of techniques including observation, participant observations, 
intensive individual interviews and focus group interviews which seek to understand 
the experiences and practices of key informants and to locate them firmly in the 
context.’ In another words, experiences and practices of interviewees are the one 
source of information in understanding the context of the subject being studied. For 
this study, government documents can complement the in-depth interviews to 
generate the required information. Johns and Lee-Ross (1998: p. 129) remarked that 
‘documents are qualitative research sources in their own right.’ Documents used for 
records or pieces of evidence of an event or fact, occupy a prominent status in modem 
society; many parts of the social realities are accessible to them in the form of 
documents (Wolff, 2004: p.284). More importantly, a review of documents is an 
unobtmsive method that does not require the cooperation and reaction from 
interviewees and is particularly useful for triangulation. They are rich in portraying 
the values and beliefs of participants in the setting. Documents such as minutes of 
meeting, logs, announcements, formal policy statements, letters etc are all useful in 
developing an understanding of the setting being examined (Marshall and Rossman, 
2006: p. 107). For this study, government documents about policy contents, leaders’ 
speeches, etc were all ample primary information in comprehending the context of 
China’s national tourism policy-making. Furthermore, Ritchie (2003: p.35) suggests 
that documentary sources are useful when situations or events cannot be investigated 
by direct observation or questioning, such as in this study. The researcher could not 
observe the national tourism policy-making; and, some information could not be 
obtained through the interview questions, i.e. speeches, contents of policy decisions 
which are very narrative and beyond the memories of interviewees.
There were two categories of government documents collected. The first 
category was about the evolution of China’s ideological orthodoxies and economic 
reform and China’s political and administrative structure (e.g. constitutions of state 
and party, organization law of state council). The second category was specific to 
tourism in terms of policy papers (or statements), leaders’ speeches, senior official’s 
memory books, opinion papers, rules, regulations, reports, studies, statistics etc. All of 
these documents were collected from government sources (i.e. websites, government 
publishers or printers) and from government officials who allowed the researcher to 
gather during the interviews. The government documents collected for this study were 
listed in Appendix III. Overall, the government documents collected were conducive 
to the collection of required data in this study. Elaboration on the usefulness of some 
policy documents is provided below.
Published by the CNTA in 1995, the Chronological Record of The Events in 
China Tourism Development provided a summary of the events in the development of 
tourism between 1949 and 1994. These events included the policy decisions, leaders’ 
speeches, meetings, conferences as well as the important development milestones or 
hallmarks. From this book, the researcher could trace the historical evolution of the 
national tourism policy-making process as well as a comparative observation between 
the period of 1949 to 1977 and the period of 1978 to 1994. The Tourism Studies is the 
CNTA’s organizational journal. With the permission of the interviewees, the 
researcher was able to collect the issues between 2001 and 2004. The information 
covered by the Journal includes the policy decisions and regulation, progress in 
tourism development, resolutions made at the National Tourism Conference, leaders’ 
speeches and views towards tourism (including President Hu Jin Tao, Premier Wen Jia 
Bao and Vice Premier Wu Yi) as well as the policy measures made by the local
152
governments. Through the various issues of this policy document, the researcher 
could understand the role of ideational factors in influencing national tourism 
policy-making (e.g. ideology and tourism policy paradigm), in addition to the data 
about the policy decisions formulated. Furthermore, published by the CNTA in 1996, 
the Principles and Guidelines of Tourism Industry Administration reviewed the major 
works undertaken by the CNTA on the tourism industry administration from 1978 to 
1995. The Handbook of the Tourism Standardization was published by the CNTA in 
1997. It summarized the information on the evolution of the quality assurance system 
founded by the CNTA for the tourism industry, starting from the first quality 
assurance measure -  the hotel star rating programme formulated in 1988.
4.2.I.2. Secondary Data
Secondary data were also employed in this study (Stewart and Kamins, 1994; 
Veal, 1997; Lewis, 2003). According Stewart and Kamins’ book -  Secondary 
Research, secondary data refer to data and other information collected by others and 
archived in some forms, including government reports, industry studies, archived data 
sets and syndicated information services as well as the traditional books and journals 
found in libraries (1994: p.l). Veal (1997: p.33) opines that even if the research 
project is conducted by the collection of new information, it is still necessary to use 
the other existing information. This is because secondary data might be a valuable 
resource, offering an opportunity to add new sights to existing data, to use elements of 
the data that have not been fully utilized, or to compare with the newly-collected data 
(Lewis, 2003: p.61). But, Lewis reminds the researchers that cautious consideration 
should be placed on the appropriateness of the secondary data because of relevance 
and quality issues. The subject examined might not be the central objective of the 
original research projects. And, quality of secondary data is another concern. For this
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study, the secondary data collected from books, journals and official yearbooks were 
about the general information about China and China’s evolution in order to obtain 
the understanding with respect to the background of China’s national tourism 
policy-making post 1978. The utilization of these secondary data did not constitute 
the findings of this study -  the evolution of national tourism policy-making in China 
post 1978 which were derived from the analysis and interpretation of interview 
information and government document about tourism policy decisions.
To sum up, the combination of different data collection methods enabled this 
researcher to obtain more lines of sight contributed by the different data sources.
4.2.2. Data Analysis
Spencer, et al. (2003: p. 199) reminded the qualitative researchers that analysis is 
a challenging and exciting stage in the qualitative studies that ‘requires a mix of 
creativity and systematic searching, a blend of inspiration and diligent detection.’ 
Unlike the procedures used to extract information from quantitative data that are 
essentially mathematical and well-defined, qualitative research is endless creative and 
interpretive, as there is no defined procedure available for analyzing qualitative data 
(Denzin & Lincoln, 1998a; Johns & Lee-Ross, 1998). Patton (2002: p.432) also 
remarked ‘qualitative analysis transforms data into findings. No formula exists for
that transformation. Guidance, yes. But no recipe The final destination remains
unique for each inquirer, known only when -  and if -  arrived at.’ Qualitative research 
is certainly not a unified set of techniques or philosophies and is indeed has grown out 
of a wide range of intellectual and disciplinary traditions (Mason, 2002).
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4.2.2.I. Data Analysis Approach -  Phenomenological Interpretivism
Based on Miles and Huberman (1994), Denzin (1998) and Berg (2004), the 
interpretivism was adopted in this study as the general data analysis approach to 
understand the policy factors affecting national tourism policy-making in China 
during the transitional and transformational setting post 1978.
Dezin (1998: p.313) asserted that except for the interpretation, nothing speaks for 
the social sciences. The inquiry of interpretivism has a long intellectual history that 
arose and developed from the understanding that the human discourse and action 
could not analyzed with the methods of natural and physical science. Human activities 
and life experiences are rather viewed as ‘texts’ -  a collection of symbols conveying 
the layers of meaning (Miles and Huberman, 1994; Berg, 2004). Interpretivism thus 
aims to discover or capture such essences or meanings (Berg, 2004). Denzin (1998) 
argued that qualitative interpretation is an artful political process, ‘there is no single 
interpretive truth’ (p.278) because truth is the ‘hermeneutic dialectic truth’ (Bude, 
2004: p.321). Berg (2004: p.266) also said that the interpretation of such texts partly 
depends on the theoretical orientation taken by the researcher. Following Robert 
Merton, Bude (2004: p.321) used the term ‘secrendipity pattern’ to describe the art of 
interpretation; ‘secrendipity’ means the discovery of unforeseen, non-normal and 
unspecific data requiring a novel view of interpersonal action and embodying a 
different conception of the social universe.
How would the researcher interpret the texts? Phenomenology, 
ethnomethodology and other related sociological inquiry practices accompany the 
interpretivism. In fact, all of these practices are indebted to the phenomenology 
tradition; and, interpretative approach usually takes the phenomenology practice
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(Holstein and Gubrium, 1998). Phenomenology seeks to understand the ‘constructs’ 
that people use in daily life to make sense of the world and to uncover meanings 
contained within the conversation and texts through the deep comprehension, an 
empathy or indwelling within the subject of inquiry (Miles and Huberman, 1994: p.8; 
Ritchie and Lewis, 2003: p. 12). Masberg & Silverman (1996) indicated that the basis 
of the phenomenological approach is the discovery of the structure of the 
phenomenon under study from the perspective of the individual experiencing that 
phenomenon. Miles and Huberman (1994: p.8) further highlighted that the 
‘interpretation of meaning’ is inevitably made both by the social actors (e.g. 
interviewees and officials delivering the policy speeches in this study) and by the 
researcher himself. In this connection, Holstein and Gubrium (1998: p. 13 8) indicated 
that interpretivism shares a set of subjectivity assumptions about the nature of lived 
experience and social order based on development of Edmund Husserl and Alfred 
Schutz. Why? Husserl (1970) insisted that human consciousness actively constitutes 
the objects of experience that become the theoretical foundation for the qualitative 
inquiry towards the reality-constituting practices.
Schutz (1964) indicated that the social sciences should focus on the ways that the 
real world is produced and experienced by the societal members; such a real world is 
the experiential world taken as granted by the members. Therefore, Schutz (1964: p.8) 
stressed that ‘the safeguarding of the subjective point of view is the only by sufficient 
guarantee that the world of social reality will not be replaced by a fictional 
non-existing world constructed by the scientific observer.’ In this connection, Holstein 
and Gubrium commented that subjectivity is paramount since the scientific observer 
deals with how to make the social objects meaningful. They further argued that the 
emphasis here is on “how those concerned with objects of experience apprehend and
156
act upon the objects as ‘thing’s set apart from observers” (1998: p. 139).
This argument shifted from the dimension of social actors’ subjectivity to the 
dimension of researcher’s subjectivity in interpretivism. In another words, how has 
the subjectivity of the researcher apprehended the subjectivity of social actors, i.e. 
their sharing of social experiences and insights? Husserl (1970) insisted that the 
relation between perception and its objects was not passive. According to Miles and 
Huberman (1994: p.8), researchers are no more detached from their objects of study 
than are the informants. Researchers have their own understandings, conviction and 
conceptual orientations as guided by the theoretical framework, such as in this study. 
They further argued that the interviews ‘will be a co-elaborated act on the part of both 
parties, not a gathering of information by one party.’ Johns and Lee-Ross (1998: p. 130) 
indicated that the qualitative researchers have a much greater subjective position in 
taking the phenomenological practice. In order to justify the researcher’s analysis and 
interpretation based on informants’ experiences and insights, packing the qualitative 
research reports full of verbatim quotations is widely recognized by the qualitative 
researchers (White et al, 2003: p.290).
According to Miles and Huberman (1994: p. 8), the phenomenologists do not 
often use coding or other techniques of condensing or framing qualitative data, they 
generally assumed that through the in-depth reading of the qualitative materials and 
through vigilance over the researcher’s presuppositions, the researcher can attain the 
‘Lebenswelt’ of the informant, capturing the ‘essence’ of an account. Masberg & 
Silverman (1996) also describe the phenomenology practice as a process requiring the 
researcher to read and re-read the interview transcripts and secondary texts until a set 
of comprehensive categories and themes have emerged. Nevertheless, Berg (2004:
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p.272) argued that the coding of qualitative materials should be taken seriously, since 
researchers advanced through the coding process and started to see the puzzle pieces 
come together to form a more complete picture. Johns and Lee-Ross (1998) also 
considered that the qualitative data should be coding, since it enabled the data to be 
managed methodically.
4.2.2.2. Data Analysis Techniques and Procedures -  Grounded Theory Methods 
and Historical Analysis
The analysis of qualitative data remains mysterious. The raw qualitative data has 
no inherent meaning and are inexpressive, the interpretative act brings meaning to 
those data and displays those meanings to the readers (Marshall and Rossman, 2006: 
p. 157). Unlike quantitative analysis, there are no clearly accepted rules or procedures 
for analyzing the qualitative data. The analytical techniques or procedures vary in 
terms of fundamental epistemological assumptions about the nature of enquiry and the 
status of researchers’ account (Ritchie and Lewis, 2003: p.200). Denzin and Lincoln 
(1998d: p.5) further noted that qualitative research does not have a distinct set of 
methods that are entirely its own.
Despite there being no universally accepted way for qualitative data analysis, 
grounded theory, which is essentially phenomenological, was seen closest in meeting 
the research purposes and objectives of this study. Grounded theory methods aim to 
derive concepts inductively from raw qualitative data (i.e. interview information, 
annotated documents) and to develop them into theories. Theories spring from 
constructs, which in turn arise from the raw qualitative data. Therefore, they are 
grounded empirically in the data and can be supported by actual and demonstrable 
evidence (Johns and Lee-Ross, 1998: p. 135). The grounded theory methods revolve
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around the generation of analytical categories and their dimensions as well as the 
examination of relationships among these categories and dimensions. The process of 
data collection and conceptualization proceeds until categories and relationships are 
‘saturated’, this means that new data do not add to the developing theories (Ritchie 
and Lewis, 2003: p.201). Johns and Lee-Ross (1998: p. 13 5) summarized the three 
edges of using the grounded theory methods:
■ capable of dealing with all kinds of qualitative raw data, including 
in-depth interviews, observations, documents;
■ flexible enough to suit a wide range of situations and variations in 
personal styles;
■ inductive in concept, so that it makes no presuppositions about the 
research situation.
Thus, the principles and direction of grounded theory facilitated this study in 
exploring the inter-relationships of policy factors influencing the Chinese national 
tourism policy-making during the transitional setting, especially in probing if there are 
the specific relationships or significant causalities in driving the tourism 
policy-making. The existence of specific relationships or causalities or the pattern of 
existence was not assumed. The conceptual framework designed aimed to act as the 
heuristic guide in the data collection and analysis through outlining the main factors 
to be studied, rather than presupposing the research outcomes.
Denzin and Lincoln (1998e: p.3) commented that qualitative researchers deploy 
a wide range of interconnected methods, expecting to get a better fix on the subject 
inquired. Since this study examined Chinese national tourism policy-making from 
1978 to the present. According to Berg (2004: p.233), the term ‘history’ is used
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synonymously with the word ‘past’. In another words, this study dealt with the 
historical evolution of tourism policy-making in China. Towner (1988: p.51) indicated 
that there are two approaches of historical analysis: historian and social sciences. 
Historian approach is to reconstruct the reality of a particular past period or event; 
whereas the social science approach mainly seeks to develop a more general concept 
of society where the specificity and historicity of the data is not of the central 
importance. The approach of historical analysis taken in this study is that of a social 
science. From a social science perspective, a history is an account of some events or 
combination of events (i.e. evolution of ideology, national policy, tourism policy 
decisions etc. in this study) (Berg, 2004: p.233; Marshall and Rossman, 2006: p. 119). 
Historical analysis engages to examine the events or combinations of events in order 
to uncover accounts of what happened in the past. It can cover many different types of 
variables, not limited to one or several variables (Yin, 2003). Historical analysis is not 
merely a collection of events, facts, time or incidents, but rather a study of the 
relationships among issues that have influenced the past and present because of some 
general principles with respect to the occurrence of historical events (Mak, 2000; Yin, 
2003; Berg, 2004) as follows:
■ Some events must always occur before other events, with the reverse 
sequence being impossible;
■ Some events must be always followed by other events, on a 
contingency basis;
■ Some events can only follow other events after a pre-specified passage 
of time;
■ Certain time period may be marked by class of events that differ 
substantially from those of other time periods.
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Based on these principles, the direction of cause-and-effect relationships could be 
tracked out. Therefore, the use of historical analysis was found appropriate and fitted 
the study purpose to trace the historical evolution of policy factors affecting national 
tourism policy-making in China since 1978 and to explore the inter-relationships 
between them.
The procedures used to analyze the quantitative data are essentially mathematical 
and well-defined in which the researchers begin by counting the number, ranking the 
data, deriving percentages and descriptive statistics. In contrast, there is no such 
defined procedure for analyzing the qualitative data. The literature of grounded theory 
methods (McCracken 1988; Strauss & Corbin, 1990; Riley, 1993; Miles and 
Huberman, 1994; Denzin and Lincoln, 1998a&b; Berg, 2004; Marshall and Rossman, 
2006) suggested similar sets of analysis steps or procedures with the focuses on 
‘systematic’ and ‘series of stages’. Based on the heuristic guide of these works, this 
study adopted the following set of procedures or stages in analyzing the data.
Establishment of Units of Analysis
Before the data can be put into analysis, it should be first decided what are the 
unit(s) of analysis, so that the position of important findings can be located (Johns and 
Lee-Ross, 1998; Berg, 2004). In this study, the units of analysis are the tourism policy 
decisions and policy factors respectively. It is through the respective tourism policy 
decisions as the medium that the policy factors affecting them could be examined and 
inter-relationships between them could be probed.
Organization of Data
When beginning the more focused stage of analysis, it is important to spend
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some time in organizing the data, considered the voluminous amount of raw 
information including interview transcripts and documentary information (Marshall 
and Rossman, 2006: p. 157). For the systematic purpose, this study classified all the 
information collected into two categories in chronological order:
•  China’s transition and transformation from planned economy to market 
economy (including evolution of ideological orthodoxies and national 
policy decisions); and,
•  development of tourism policy decisions. China’s transitional and 
transformational information served as the platform to delve into the 
development of tourism policy decisions.
Familiarization of Data
Familiarization of data (Ritchie and Lewis, 2003: p.221) also refers to the 
immersion of data (Marshall and Rossman, 2006: p. 158) that is an acquaintanceship 
process. This course enabled the researcher to become thoroughly and intimately 
familiar with the data collected through ‘reading, re-reading and reading through the 
data once more’ (Marshall and Rossman, 2006: p. 158), so that an overview of data 
coverage was obtained for proceeding the next procedure -  formulation of the coding 
list.
Formulation of the Coding List
Coding is an analysis to review the transcribed interview scripts, documents and 
secondary information, and dissect them meaningfully (Miles and Huberman, 1994). 
Simply speaking, codes are ‘what to count and analyze’ (Berg, 2004). According to 
Miles and Huberman (1994: p.56), codes are tags or labels for assigning units of 
meaning to the raw qualitative data. The items of these tags or labels encompass the
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words, themes, characters, paragraphs, concepts and semantics (Berg, 2004: p.273 -  
274). Among them, words, themes or categories, and concepts are frequently adopted 
as codes (e.g. Johns and Lee-Ross, Ritchie and Lewis, 2003). According to Berg 
(2004), the word is the smallest element or unit used in coding; the theme or category 
refers to a simple sentence, a string of words with a subject and a predicate. Berg 
considered the concept as more sophisticated as it involves words grouped together 
into conceptual clusters. Bohm (2004: p.271) also indicated that code is a technical 
term from analytical procedure and signifies a named concept.
The concept was viewed as an appropriate tag or label to code the data in this 
study since it was guided by the pre-designed conceptual framework. Miles and 
Huberman (1994: p.5 8) viewed that the codes came from the conceptual framework, 
list of research questions, hypotheses, problem areas, and/or key variables that the 
research brings to study. On the basis of review and discussion of the existing 
literature, the conceptual framework designed for this study provided a theoretical 
blueprint that comprised main things to be studied (factors, constructs or variables) 
and presumed their relationships. Therefore, the concepts that built up the conceptual 
framework constituted the basic list of codes in assigning the meaning to the raw 
qualitative data. On the other hand, the researcher of this study also noticed as to 
whether if there was any new concept that could be incorporated into the conceptual 
framework.
Coding the Raw Data
When the coding list was constructed, the coding of the raw qualitative data 
started. The coding aimed to extract the meaning from the data (Johns and Lee-Ross, 
1998: p. 135); it is a process of deciphering or interpretating of data that include the
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naming of concepts and also explaining and discussing them (Bohm 2004: p.271). 
Therefore, the data coding is the formal representation of analytic thinking (Marshall 
and Rossman, 2006: p. 160). Based on Johns and Lee-Ross (1998), Berg (2004) and 
Bohm (2004), two sequential types of coding were applied in this study -  open coding 
and axial coding. The open coding step is a first filtering process to which the data are 
subjected. Grounded theory considered that the raw qualitative data contain only the 
specific anecdotes and that subjective insight must be used to convert these into 
generalistic concepts from which theory can be drawn; the open coding involves 
looking through the data in order to identify concepts (Johns and Lee, 1998: p. 135). 
Bohm (2004: p.271) indicated that the researcher uses their background knowledge 
about the context of the textual passage being investigated and knowledge about the 
area of investigation in general to code the data. The concepts embraced in the coding 
list were adopted to guide the data indexing. The output of the open coding was a list 
of policy factors affecting the Chinese national tourism policy-making and interactive 
activities among the policy actors (Johns and Lee-Ross, 1998) that the second step -  
axial coding was based on to identify the pattern within the data. According to Strauss 
and Cobin (1990: p.96), the axial coding is to put back the data together in new ways 
after open coding by making connection between categories. The concepts identified 
during the open coding are assembled to form new patterns and to identify the 
relationships (Johns and Lee-Ross, 1998). The axial coding used in this study was to 
explore the inter-relationships among the policy factors such as specific relationships 
or significant causalities.
Interpretation and Presentation of Data
In quantitative study, findings quite often refer to what the data say, whereas 
results offer interpretations of the meaning of data, results offer an analysis of data. In
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the qualitative study, findings or results are not as easily explained. The qualitative 
data will be presented throughout the analysis in order to demonstrate and document 
various patterns and observations. Sections of research results are also often organized 
in line with the conceptual headings (Berg, 2004: p.308). Data interpretation and 
presentation are linked together in qualitative research, the data are interpreted as they 
are presented. According to Coffey and Atkinson (1996: p. 109), writing and 
representing is a vital way of thinking about the qualitative information; writing 
makes the researcher contemplate about the data in various and innovative ways, 
thinking about how to represent the data drives the researcher to delve into the 
meanings and understandings. They opined that ‘writing actually deepens our level of 
analytic endeavour. Analytic ideas are developed and tried out in the process of 
writing and representing.’ Denzin and Lincoln (1998b: p.279) concurred that ‘writers 
interpret as they write, so writing is a form of inquiry.’ Thus, it is viewed by White, et 
al (2003: p.287) that reporting of qualitative data is a continuation of the journey of 
interpretation and classification of data demanding for the continued data exploration, 
further interrogation of patterns and associations and more detailed interpretation and 
explanation. The presentation of qualitative data cannot be divorced from the 
analytical process, since the researcher is engaging in the interpretive act when 
choosing words to summarize and unravel the complexity of data (Marshall and 
Rossman, 2006: p. 162). During the writing process, ‘data will be reanalyzed, 
reassessed and assembled into a final package that will display the findings with 
ordered and reflective commentary’ (White et al, 2003: p.287).
This study took the way of integrative interpretation to interpret and present the 
data, which, according to Marshall and Rossman (2006: p. 161) refers to ‘telling the 
story’. Denzin (1998b: p.317) also regarded the interpretation act as ‘storytelling’.
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The integrative interpretation brings the meaning and coherence to the themes, 
patterns, categories, establishing the connection and a story line that make sense of 
qualitative information. Similarly, Patton (2002: p.480) conceived that ‘interpretation 
means attaching significance to what was found, making sense of the findings, 
offering explanations, drawing conclusions, extrapolating lessons, making inferences, 
considering meanings, and otherwise imposing order.’ In this study, the integrative 
interpretation of both the interview data and government documents via storytelling 
style aims to describe, explain and interpret:
■ How various policy factors inter-related together in driving the 
evolution of national tourism policy-making in China post 1978; and,
■ Whether or not there were any specific relationships or significant 
causalities in influencing the Chinese national tourism policy-making
In order to justify and support the interpretations of the raw qualitative data, the 
quotations or citations from the interviewees’ views and government documents were 
provided in the analysis. Nevertheless, this study would not ‘pack the qualitative 
research reports full of verbatim quotations’, this style was regarded by White et al 
(2003: p.290) as the temptation. Rubin and Rubin (1995), Holloway and Wheeler 
(1996) and Kvale (1996) suggested using the original passages sparingly and for 
well-judged purposes, since the overuse of citations or quotations can make a research 
report tedious to read, voluminous in length and can easily distract from the clarity of 
the main commentary (White, et al, 2005: p.290).
4.2.2.3. Operationalization
During the data analysis process, some factors are quite difficult to assess, such 
as the exercise of power and conflicts of value and interest. For solving this problem,
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the ‘proxy method’ is applied. For example, Tang, Lo, Cheung and Lo (1997) adopted 
a proxy method to explain that the exercise of power is one reason for the failure in 
implementation of the environment protection policy in China. Although the local 
environmental bureaus in China are legally responsible for the implementation of 
policies set by the central government, they are primarily the organs of the city 
government. Heads of city environmental bureaus report to the mayor of the.city. 
Financial resources for city environmental bureaus are also provided at the local level. 
This made it difficult for the city environmental bureau to impose restrictions or 
penalties on the construction projects that are supported by senior local government 
officials or other powerful government agencies. So, it can be derived that local 
environmental bureaus are less powerful than the senior local government officials in 
the implementation process.
4.2.3. Validity and Reliability Issues
Validity and reliability issues of this study need an explanation. The concepts of 
validity and reliability have their genesis and development in the natural sciences. 
Therefore, application of validity and reliability measures used in mathematics and 
physical sciences are not appropriate in gauging the quality of qualitative studies. 
Their applications in the qualitative research should be from the broadest conception. 
In short, validity means ‘well grounded’ and reliability means ‘sustainability’ (Lewis 
and Ritchie, 2003).
Validity refers to the extent to which the information and data collected by the 
researcher truly reflects the phenomenon being inquired (Veal, 1997: p.35). Lewis and 
Ritchie (2003: p.273) denote two dimensions of validity. The first is the internal 
validity, is concerned with whether the investigation is what the researcher claims it to
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be through examining the strength of the research methods used and the quality of 
analysis and interpretation (Hammersley, 1992; Arksey and Knight, 1999). The 
second is termed the external validity that concerns with the degree to which the 
theories (e.g. constructs, postulates) generated are applicable to other groups of 
population. Regarding the internal validity, the triangulation strategy guided the 
adoption of data collection and analysis methods in this study. Different sources of 
data were utilized in order to obtain more lines of sight about national tourism 
policy-making in China. The data analysis adopted two techniques -  interpretivism 
and historical analysis and followed a sequential set of pre-established procedures. 
Through the coding exercise, data from different sources are integrated together. Thus, 
the analysis and interpretation of the data were made through systematic thinking 
based on the confluence and the convergence of data. During the presentation of 
findings, the quotations from the raw qualitative data were provided to support and 
justify the interpretation. It was viewed that the internal validity could be maintained 
through the research methodology designed for this study. Regarding the external 
validity, China’s context was characterized with the transition from a planned 
economy to a market economy, and the development of tourism as economic activity 
at the blank. The findings of this study can be for reference to the studies of tourism 
policy-making in the Eastern European countries which had the similar contexts and 
development experience.
Reliability is the extent to which research findings would be the same if the 
research were to be repeated later or with a different sample of subjects (Veal, 1997). 
Ritchie and Lewis (2003) indicate that the extent to which replication can occur in 
qualitative research has been questioned. Lincoln and Guba (1985) have reservations, 
based on the likely complexity of the phenomenon being examined and inevitable
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impact of the context. Likewise, Holstein and Gubrium (1997) comment that 
qualitative studies are dynamic and can only be undertaken effectively in a responsive 
manner, the studies therefore can never be, nor should be, repeated. The idea of 
seeking reliability in qualitative research is often avoided. Nevertheless, Ritchie and 
Lewis argue that it is the collective nature of the research subject that has been 
produced by the study actors and the meanings that these actors have given to them. 
There should be some certainties that the intrinsic essentials found within the raw data 
would recur.
4.2.4. The Limitations of the Research Methodology Used in This Study
The adoption of the descriptive case study approach under the overarching 
qualitative research methodology undoubtedly has limitations. First, qualitative 
research often receives many criticisms and challenges. According to Denzin and 
Lincoln (1998a), Devine (2002) and Berg (2004), these criticisms and challenges 
include:
■ Not representative: a small number of interviewees;
■ Subjectivity of interviewees: impressionistic, piecemeal and even 
idiosyncratic;
■ Subjectivity of researcher in the analysis and interpretation: 
non-statistical, unscientific, personal diagnose, with bias;
■ Not value free, involving politics;
■ Therefore, not conducive to generalization
Tourism research cannot be immune from such criticisms, much of tourism 
scholarship reflects this bias in favor of quantitative methods (Walle, 1997: p.524). 
Nevertheless, Berg (2004) defended that these comments and criticisms all challenges
on the practices of qualitative research, rather than on its virtue, since ‘all research 
ultimately has a qualitative grounding’ (Miles and Huberman, 1994: p.40). Devine 
(2002: p.204) argued that these criticisms seem damning and misplaced, rather than 
the closer reflections. When commenting the research approaches in studying the 
public policy-making, Anderson (2003: p.25) argued that the quality of intellectual 
works and cautious use of sound data are more important than whether or to what 
extent quantitative analysis is adopted for gauging the value of a academic study. He 
further argued that for the goal of rigor, ‘analysis does not need to employ the 
quantitative methods and not all quantitative analysis is rigorous’. Moreover, Miles 
and Huberman (1994: p .l) opined that the good qualitative data could derive out the 
‘serendipitous findings’ and ‘new integrations’; they also help the researchers to go 
beyond the preliminary conceptualization and to produce/modify the conceptual 
framework. Frankly speaking, the selection of a valid method depends on research 
aims and objectives (Devine, 2002: p.205) and ‘what the researcher can do in the 
setting’ (Denzin and Lincoln, 1998d: p.3).
This study aimed to comprehend the evolution of China’s national tourism 
policy-making under the transitional setting through exploring the policy factors and 
inter-relationships of these factors in affecting this social phenomenon, in terms of 
actions, decisions, values and beliefs. Policy-making is formulated and implemented 
by the official policy-makers and unofficial policy participants. Inquiring into the 
policy-making subject through the policy actors’ elucidation, explanation, experiences 
and insights is assumed to be a naturalistic pathway. Furthermore, this study also 
endeavoured to go beneath the surface of policy actors’ words to explore how various 
policy factors inter-related together in forging the policy-making. This attempt 
requires the interpretation of the researcher to give the meaning to the explanation
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provided by the policy actors under the guidance of conceptual framework. Therefore, 
qualitative methodology is appropriate for this study, since it is the naturalistic, 
interpretative method concerned with understanding the meanings that people attach 
to such phenomenon.
The social actors who have the relevant professional and political experiences in 
the tourism policy-making are expected to be a small number in a society. Therefore, 
the large size of ‘sample’ is viewed not helpful for this study. The interviewees’ 
subjectivity and impression are necessary since the social experiences are produced 
by social actors themselves. The subjectivity of the researcher is also deemed required 
as the researcher has his own understandings, conviction and conceptual orientation in 
order to solve the research puzzles as guided by the theoretical framework. Devine 
(2002: p.206) argued that either the qualitative or quantitative data is subject to the 
different interpretations as there is no absolute interpretation to derive the truth. 
Regarding generalization, the ultimate aim of this study is to explore the 
understanding towards the new dimensions of tourism policy-making -  
inter-relationships of policy factors and applicability of policy paradigm in the 
tourism context through an empirical case.
The case study approach used in this study also has weaknesses. Hall and Jenkins 
(1995) summarized these as follows:
■ They do not lend themselves to generalization;
■ They are difficult to remove from their own details;
■ They are generally not applied in a sufficiently scientific way to 
advance theory; and,
■ They reply on historical, descriptive chronology and lack scope,
171
context and conceptual cohesiveness
These weaknesses are acknowledged and prudently considered by this study. 
Nevertheless, as stated above, this study does not make an attempt at generalization, 
but rather seeks to understand how tourism policy-making actually proceeded in a real 
world, especially the details of its complexity and intricacies.
4.3. Summary
This chapter discussed and justified the research methodology used in this study. 
In accordance with the research questions, purposes and objectives, the qualitative 
methodology and descriptive case study approach were adopted in this study. 
Qualitative methodology enables the researcher to interpret the meaning, detect the 
constituencies and delve into the insights of the national tourism policy-making in 
China post 1978 based on the guidance of the conceptual framework, and then to 
examine the concepts and dimensions -  inter-relationships of policy factors that were 
scant in the previous studies. The descriptive case study allows the research to 
investigate the national tourism policy-making in China in detail. Under this research 
design, triangulation, as an overall research strategy, was implemented to obtain the 
multiple lines about the research subject. The triangulation strategy directed the 
researcher to undertake the different data collection methods and different data 
analysis approaches to investigate the convergence of the data. Both primary and 
secondary data were collected. Among the primary data, the in-depth interviews and 
government documents were two complementary sources to collect the data from the 
natural setting that reflect the different facets of the tourism policy-making. For the 
data analysis, interpretivism and historical analysis were utilized to make sense of the 
phenomenon in terms of the meaning that the interviewees and governments brought 
to them, so that, the essences and insights of national tourism policy-making in China
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could be captured. It is expected that the adoption of the triangulation strategy could 
help this study get a better fix on the subject investigated.
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CHAPTER FIVE -  CHINA IN UPHEAVAL
“When China wakes, it will shake the world. ”
Napoleon Bonaparte 
(cited in Wang and Sheldon, 1995: p. 41)
“Planning and market forces are the means o f controlling economic activity. The 
essence o f socialism is the liberation and development of the productive forces, the 
elimination o f exploitation and polarization, and the ultimate achievement o f prosperity 
for all.’’
Deng Xiao Ping 
(conveyed in 1992) 
(cited in Deng, 1992b)
“Observed Calmly; Secure Our Position; Cope with Affairs Calmly; Hide our 
Capacities and Bide Time; Be Good at Maintaining A Low Profile; And Never Claim 
the Leadership; Make Some Contributions” (“The 28 Character Strategy”)
- Deng Xiao Ping 
(cited in Department o f Defense, 
United State of America, 2007)
National tourism policy-making process in China post 1978 has not proceeded 
smoothly in a vacuum, but rather started up and transformed under the upheaval of 
China after the implementation of Economic Reform and Open-door Policy in 1978. 
This Chapter reviews and examines the evolution of China post 1949, especially 
China’s transition and transformation from a planned economy model to a market 
economy model post 1978, and introduces China’s political and administrative system. 
This chapter aims to provide a general background and setting in understanding
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China’s national tourism policy-making process that will be elucidated in the 
upcoming two chapters. The information utilized in this chapter was from both the 
primary (government documents and interviews) and secondary data (existing 
literature about China). It is acknowledged that some interviewees, who have 
experienced the Cultural Revolution (1966 -  1976) and the transformation process 
from the planned economy to the market economy, shared their insights and views 
towards these two important events in Socialist China.
5.1. The Evolution of The People’s Republic of China
The People’s Republic of China (PRC) situates in the Eastern part of Asia 
continent and on the Western shore of Pacific Ocean. China’s total area amounts to 
9.6 million square kilometers, adjacent to the continent of United States of America. 
Because of the vast territories, China borders on Northern Korea, Russia, Mongolia, 
Kazakhstan, Afghanistan, Pakistan, India, Nepal, Vietnam, Myanmar etc. The 
landscape of China ranges from mountains, high plateaus and desserts in the West to 
plains, deltas and hills in the East. The landscape variance provides China with an 
extremely diverse climate, which is tropical in the South and subarctic in the North. 
China is the most populous nation in the world with around 1.4 billion population in 
2004, accounting nearly for one-fifth of the world’s total population. Over 90% of 
Chinese people are Hans, other ethnic groups include Zhuang, Manchu, Hui, Miao, 
Uygur, Yi, Mongolian and Tibetan, etc. The official language is Putonghua (Mandarin) 
originated from the Beijing dialect, plus another six major dialects [e.g Yue 
(Cantonese), Wu (Shanghaiese), Minbei (Fujianese), Xiang (Hunanese) etc.]. 
Although China is officially an atheist nation, religions are an important part of the 
lives of Chinese people, and it is estimated that there are over 100 million religious 
worshippers. The most popular one is Buddhism, followed by Daoism, Islamism and
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Christian in the Roman Catholic and Protestant Faiths (China Annual Report 
Publishing House, 2004).
The establishment of the People’s Republic of China in 1949 marked an epoch in 
the Chinese history. In general, China’s state development model reversed from the 
utopian and revolutionary socialism in Mao Ze-Dong’ era (1949 -  1976) to the 
pragmatic and evolutionary socialism with the focus on economic modernization in 
Deng Xiao Ping’s era (1978 -  1997) and transformed to the developmental, 
humanistic and public socialism emphasizing the comprehensive and coordinated 
development in the collective leadership era (1997 -  present).
5.1.1. Mao’s Era -  Utopian and Revolutionary Socialism
Understanding the connotation of Mao’s state development model is important in 
examining the national tourism policy-making process and tourism development post 
1978. It was in the setting of Mao’s development model and Mao’s tourism landscape 
that the national tourism policy-making process and tourism development post 1978 
started up from Deng Xiao Ping’s reform impulses.
After twenty-two years struggling and fighting with the Guomindang-led 
Nationalist Government, CPC took control over China and founded a new republic 
based on the socialist and communist values. On 1 October 1949, Mao Zedong 
proclaimed the establishment of the People’s Republic of China (PRC). Until his 
decease in 1976, the history of the PRC, to a large extent, was Mao’s history in 
driving and shaping China through the moulding and boosting of Mao’s socialist 
development model. Mao’s model signified the nationalization and collectivization of 
the urban and rural economy to eliminate private ownership based on the enthusiastic
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and voluntaristic based revolutionary approach, rather than the evolutionary and 
economically efficient mode. The revolutionary approach entailed rapid, mass and 
violent change (Ogden, 1995: p.87). The agitation for the implementation of Mao’s 
Model hinged on the ideological correctness and politics-in-command. Mao’s model 
originated from Maoism or Mao Zedong Thought (Wang, 2002).
5.1.1.1. The Visions of Maoism: Contradictions and Revolution
Maoism is characterized by contradiction, struggle and revolution. Mao viewed 
that society had been always full of contradictions and all contradictions are class 
contradictions. Among these contradictions, some are more important than others; an 
effective leader should identify these contractions and formulate the strategies to have 
them solved. In Mao’s view, the most important class contradiction existed between 
proletarian and bourgeois thinking and behaviour that would continue even though 
society had advanced into the higher-level socialism; class struggle would continue 
for an indefinite period. In order to eliminate the bourgeois influences and tendencies, 
the revolutionary environment must be maintained in the form of political campaigns. 
Campaign refers to the mass mobilization of the populace to launch concentrated 
attacks on specific issues; the momentum for the political campaign was 
‘politics-in-command’ to ensure the ideological correctness, rather than material 
rewards. Another two important elements of Maoism are the ‘egalitarianism’ and 
‘self-reliance’. In Mao’s view, ‘egalitarianism’ meant frugal living, levelling average 
incomes down to those of poor regions and prohibition of conspicuous consumption. 
Self-reliance did not mean that China should rely only on her own efforts, but rather 
should keep the initiative in her own hands (Lieberthal, 1995 & 2004; Ogden, 1995; 
Wang, 2002). Shirk (1993: p.8) perhaps could provide a succinct summary on Mao’s
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ideals:
“In China, Mao Zedong attempted to sustain his revolutionary charisma and stem the 
trend o f institutionalization (disparagingly called ‘revisionism’ by Mao) by launching 
mass campaigns such as the Great Leap Forward (1957 -  58) and the Cultural 
Revolution (1966 -  69). ”
5.1.1.2. The Early Road to Socialism
According to Kornai (1992), the main determining features of the socialist 
system are a centrally planned economy with predominant, social ownership of the 
means of production overseen by a highly centralized political regime governed by 
one-party and with a weak or ineffective society. Socialist China before the reform 
was no exception to these determining attributes.
Since the communist regime was founded in 1949, the Chinese government 
placed the foremost priority on reviving and modernizing the war-ruined economy, 
industries and agriculture seized the strategic focus of the Chinese leadership. Facing 
hostile attitudes, diplomatic isolation and a ban on trade by the Western World, the 
CPC took the ‘leaning to one side’ policy to learn and adopted the Soviet Union’s 
central economic plan model, since the Soviet model as the only socialist model had 
demonstrated its success in that era. The Soviet model in general assumed that 
socialist transformation should be based on a developed industrialization. Succeeding 
the Soviet’s notion, the Chinese leadership also viewed that modernization was 
achieved by industrialization and urbanization through rapid and expansive mode, that 
is, bigger was better, fast pace instead of quality was paramount, and heavy industries 
(e.g. steel making, military equipments and devices) rather than light industries 
(producing consumer goods) were of paramount importance.
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Agriculture played the role to support and feed the industrialization and 
urbanization with the most amount of capital investment flowing to industries. 
Agriculture also had its own strategic role, not merely as part of industrialization. The 
prosperity of agriculture hinged on the China’s national survival and political stability, 
given that grain production satisfied the basic needs of people and rural areas 
accounting for most of the Chinese population was the base where the communists 
became powerful and eventually captured China’s political power (Saich, 2004; Yu et 
al, 2005). Under China’s centrally planned economy model, the central master plan 
and state enterprises served as the main avenue and vehicle respectively to achieve 
industrialization. During the 1950s, nearly 90% of state capital funds were injected 
into heavy industries to build over 640 major industrial enterprises (Saich, 2004). 
Between 1949 and 1958, the Chinese government undertook a more gradual approach 
to nationalize and collectivize the state economy. By the end of 1956, there were two 
major ownership forms in the urban economy: state-private ownership and sole state 
ownership with the latter as the dominant form (Ogden, 1995). In the rural areas, the 
land confiscated from the landlords was redistributed to peasants; the agriculture 
production was characterized by the household-based farming system.
5.1.1.3. The Great Leap Forward and The Cultural Revolution
Motivated by the success of the first national plan, in 1958, the Chinese 
government started to take a more radical development based on the vision of Maoism. 
Maoism viewed that economic development was a step-by-step resolution of 
contradictions with each resolution progressing to a higher mode of production (i.e. 
ever-larger production unit) until attaining communism (i.e. whole people owning 
everything). Under this vision, The Great Leap Forward programme (GLP) was 
launched in 1958 to speed up the collectivization (Saich, 2004). The GLP aimed to
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achieve great economies of scale through the high level of collectivization, the 
incentive for the greater productivity was based on the ideological orthodoxies -  
‘politics-in-command’, ‘redness’, ‘egalitarianism’ rather than the economic rationale 
and material rewards. In the rural areas, around 750,000 collective farms were 
amalgamated into around 24,000 communes where the peasants were not permitted to 
own the means of production (private land, farm animals) and run the sideline 
businesses, regardless of their resentment. In both the urban and rural areas, the 
priority was given to the ever-larger production quotas, rather than efficiency and 
quality. Many production outputs were of very low quality. Combined with the 
withdrawal of Soviet’s aids and natural disasters, China’s Gross National Product fell 
by around 35%; the most serious losses were in agriculture with an annual fall of 
around 10%, the major famine caused the severe loss of lives. The GLP gave way to 
the readjustment measures implemented between 1962 and 1965 (Ogden, 1995).
Nevertheless, Mao ascribed that failure of GLP to the existence of ‘the 
representatives of the bourgeoisie who have infiltrated the party, government and 
army’ who wanted to ‘overthrow the dictatorship of the proletariat and replace it with 
that of the bourgeoisie’ (Saich, 2004: p.48). After the economic recovery, Mao 
launched the Cultural Revolution (1966 -  1976) to purge ‘those persons within the 
party in authority taking the capitalist road’ and ‘capitalist class’ through the ‘class 
struggle’ (Ogden, 1995; Saich, 2004: p.48). During the ten-year Cultural Revolution, 
‘class struggle’, ‘politics-in-command’ and ‘continued revolution’ expanded to the 
whole society (Wang, 2002). The political struggle overwhelmed the production and 
economic development, reflected by Mao’s political slogan ‘grasping the revolution, 
promoting the production’, the economic and technological progress stagnated. The 
material bases such as commodities, differential wages, bonuses etc were seen as the
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‘persistence of capitalist factors’ and condemned as the ‘reproduction of capitalism’ 
and ‘emergence of new bourgeoisie’. In the rural areas, the private slots and the 
production outside the plan were criticized as the ‘tails of capitalism’. The private 
economy and market mechanism almost did not exist. Sticking to ‘self-reliance’, 
foreign trade was seen negatively and should play the residual role. And, all efforts 
were made to restrict the import of bourgeois ideas. Utilization of foreign technology 
and expertise was condemned as the ‘appendage of imperialism’ (Saich, 2004). The 
Cultural Revolution ended in 1976 after Mao’s decease. Interviewee E shared his 
view about the Cultural Revolution:
“Cultural Revolution itself was a radical phenomenon. The ‘politics’ highlighted in the 
Cultural Revolution specifically refers to the ‘political struggle’. Under such ideology, 
the economic development became the subordinate to the politics. Everything needed 
to be justified by the political reason. After the ten year disturbance, China’s economy 
became very difficult. ’’
5.1.1.4. The Prototype of China’s Planned Economy Model
China’s centralized planned-economy model was transplanted from the Soviet 
Union (USSR) (e.g. Saich, 2004; Yu, at el, 2005). Interviewee E also indicated ‘since 
the founding of new China (i.e. PR China), the only one model that could be 
referenced was the Soviet Union, since the Soviet Union was used to adopt the 
planned economy. Therefore, China entirely copied the government and economic 
models from the Soviet Union.’
The centralized planned-economy model in China dictated that the central master 
plan, not the market mechanism, was adopted by the central government to manage 
and control both the supply and demand sides of the national economy. The supply 
side was managed by the government through formulating the plan or issuing
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administrative commands for what kinds of products were to be produced, whereas 
the demand side was also controlled and restrained by the government through issuing 
a wide range of rationing coupons (e.g. food coupons and cloth coupons) for people. 
The prices of consumer and producer goods were set by the government. The market 
is a system of exchanges in which supply and demand interact to determine prices for 
both resources and products (Clark, 1991). Thus under this sense, the supply side of 
the Chinese planned economy was not to meet and satisfy the demand side. The 
market only existed for selling and distribution; there was no role for the market 
mechanism to play. The government, replacing the market, became the sole 
mechanism for resources allocation across economic sectors, geography and regime 
hierarchy. In 1978, over six hundred items were placed under the control of the 
national plan (Lieberthal, 2004). Under the planned economy model, public 
ownership was the dominant form of enterprise. Interviewee E pointed out:
“The concept o f planned economy was that the government developed and controlled 
the economy through the central plan. Under this concept, everything should be 
placed under the plan. At the supply side, the government was responsible for the 
production and distribution; the demand side was also controlled by the government 
through issuing the various kinds o f coupons like grain coupons, clothes coupons. 
The enterprises produce the goods in accordance with government plan in terms of 
varieties and quantity; and, the prices o f products were fixed by the government. The 
sales and distribution o f products were not the concern o f enterprise managers; the 
distribution agencies were responsible for sales and distribution in accordance with 
the plan. Production and distribution were two separate lines. There was no linkage 
between demand and supply. ”
The planned economy ideology had been configured and empowered into its 
institutions, in the forms of structure, organizational forms, rules and standard 
operating procedures of both government and enterprises. The central government
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established a number of professional line ministries by economic sectors to implement 
the national production, to construct the infrastructure and capital projects, and to 
distribute the major commodities, under the organization and coordination of 
comprehensive planning commissions (Lieberthal & Oksenberg, 1988). A set of 
enterprises came directly under the administration of these government agencies. The 
responsible government agency directly supervised the operation, management, 
personnel, finances and resources through administrative measures or orders -  the 
common form of standard operating procedures in China. The enterprises were not 
granted management autonomy. Revenues yielded should be handed over to the 
government. This institutional arrangement was called ‘integration of government 
function with enterprise function’. Strictly speaking, the enterprises actually acted as 
the production units (Saich, 2004). Interviewee E further remarked:
“Under the planned economy, all state-owned enterprises were under the 
administration o f government under the various ‘systems’ (‘xitongs’). The ‘systems’ 
refer to the economic ministries at the centre and the relevant enterprises under their 
jurisdictions. The raw materials, personnel and finances o f enterprises were under the 
control o f the government ”
The government agencies shielded the interests of their subordinate corporations. 
When the interests of one enterprise were in conflict with other enterprises, the 
supervising government agencies would be unavoidably involved in coordinating and 
resolving the conflict. Within the enterprise, a CPC party cell headed by 
Party-Secretary took the overall leadership in the enterprise management on the basis 
of ‘politics-in-command’ orthodoxy. Public ownership under the socialist system 
offered a permanent and secure career to its employees, known as the ‘iron-rice bowl’. 
Employees could not be dismissed regardless of their work performance. Along with
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the ‘iron rice bowl’ notion, there was no an effective appraisal system to evaluate 
employee performance regardless of their performance. Generally speaking, the 
whole society resembled a big factory under the central planned-economy model. The 
central plan and bureaucratic control restrained and annihilated the market forces as 
well as the economic incentives of enterprises and individuals.
In China, there is another kind of organizations called non-administrative 
organizations (‘shiye danwef). These non-administrative organizations are those 
non-profit making institutions established to accomplish the organizational goals and 
tasks designated by the CPC and government. Though these organizations are not the 
administrative organs, they are appointed at different bureaucratic ranks as 
appropriate and supervised by their corresponding government agencies respectively. 
For example, the Chinese Academy of Social Sciences (CASS) is a 
non-administrative organization at central government level; it is founded at the 
ministry rank and is directly under the State Council -  China’s Central Government 
(which will be elaborated later in this Chapter). Regarding the funding, these 
organizations are directly financed by government budget. For some constructive 
purposes such as staff welfare, the non-administrative organizations may retain the 
surplus if available. The travel agencies before 1978 belonged to this category of 
organization.
The government, enterprises and non-executive organization relationships had 
been institutionalized into a kind of administrative structure delineated by the CPC in 
policy as the ‘xitong’ (‘system’). Such a ‘system’ was a self-closed organization, 
meaning that the government agency was responsible for managing its own ‘system’, 
and could not intervene into other systems.
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5.1.2. Deng Xiao Ping’s Era: 1978 -  1997
After Mao’s decease in 1976, China has entered the Reform Era that formally 
commenced in 1978. China’s Reform Era can be further divided into Deng Xiao 
Ping’s Era between 1978 and 1997 and the Collective Leadership Era from 1997 to 
the present. In Deng Xiao Ping’s Era, Mao’s state development model based on 
utopian and revolutionary socialism was abandoned and replaced by the pragmatic 
and evolutionary socialism with the emphasis on economic modernization through the 
implementation of Economic Reform and Open-door Policy. In Deng’s era, the 
centrality of political power shifted from Mao-in-Command in all spheres to 
Deng-in-Dominance in key issues and key moments.
Brabant (1998) considered that the transition and transformation in either the 
former or present socialist states (e.g. nations of former USSR, nations in the Eastern 
Europe, China, Vietnam) is generally characterized with stabilization, privatization, 
liberalization, institutional building and fostering/maintaining the sociopolitical 
consensus. Deng’s reform momentums originated from the overall failure of Mao’s 
revolutionary model and general weaknesses of the Soviet’s central planned economy 
that became increasingly acute in 1970s. China had largely lagged behind the 
developed and developing countries. After the end of Cultural Revolution, China’s 
economy was on the verge of collapse with the improvement of people’s living 
standard in stagnation. The internal studies conducted in 1977 and 1978 shocked the 
new Chinese Leadership, more than 70 million peasants suffered from the severely 
deprived livelihood. On average, peasants fared no better in 1978 than 1952. It was 
estimated that over 630 million people subsisted on less than RMB$ 1 per day. The 
average wages of state employees and industrial workers were 5.5% and 8.4% lower 
than 1957. The supply of commodities or economic goods all fell short of demand;
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rationing and queuing became part of the daily life of most urban residents. The 
political chaos during the Cultural Revolution and deteriorated socioeconomic 
conditions all undermined the credibility of Maoism among the populace. The new 
Chinese leadership was confronted with a decline in political confidence and 
legitimacy towards party and government among the people. Deng Xiao Ping and his 
supporters found the existing crisis provided the party with a catalyst for change in 
ideological orthodoxies and national policies. Deng clearly envisaged that the 
improvement in people’s livelihood rested with the ruling legitimacy of the 
communist party. Under the ideology-committed China, a new ideological orthodoxy 
was required to re-capture the allegiance and trust of the Chinese people, and to 
underpin the new national policies, leading to the rise of Dengism -  Deng’s socialism 
(Lieberthal, 1995 & 2004; Wang, 2002; Yu, et al, 2004).
5.I.2.I. The Political Logic of Dengism: Carrying on the Economic Reform 
within the Existing Political Institutions
Dengism is not simply the ideological appeal and packaging for capturing, 
garnering and wielding political power. Unlike the former Soviet Union’s leader 
Mikhail Gorbachev who conducted the political reform ahead of the economic reform, 
the overarching political logic of Dengism is to carry out the economic reform by 
sticking to the one-party’s governance and maintaining the communist political 
institutions (Shirk, 1993; Saich, 2004).
As a career revolutionary and political leader holding the socialism and 
communism values, Deng found it hard to launch China’s economic reform by 
deviating from or even giving up the socialism path. Considering that China’s 
communist revolution triumphed at the expense of an enormous loss of lives and
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uncountable human endeavours, Deng assumed that the communist party should 
safeguard its ruling stature and allowed criticisms at the tolerable level. In Deng’s 
vision, China’s socialism practices during the past three decades had narrowed down 
the gap with the developed countries, despite the ‘serious mistakes’ made by the Party 
between 1957 and 1976 (Zhang, 1996). According to Ogden (1995), China under 
socialism by 1978 generally had maintained the national unity, sustained agriculture 
and industrial growth rates, and assured the minimal food consumption, housing and 
medical care for most Chinese. These achievements were why Deng envisioned the 
‘superiority’ of socialism over capitalism and insisted on the socialism road that 
China’s modernization should adhere to. Deng’s experiences o f participation in 
China’s civil war and political chaos in China’s early republican era led him to link 
the political liberalization with the political disorder. Deng also shared with most 
Chinese the deep-rooted values on China’s harmony and stability. In this connection, 
Deng disagreed with the adoption of Western styled multi-party system in China and 
asserted that China needed a unified ideology for state coherence. To Deng, the 
abolition of party leadership would be tantamount to the failure of China’s socialism 
modernization, ideological puzzle and finally result in anarchy (Zhang, 1996).
By contrast to Mao’s socialism, Deng’s socialism is pragmatic and evolutionary 
with emphasis on economic modernization and China’s realities. Deng never intended 
to put Maoism aside, but was rather committed to reducing the radicalization, turning 
back to the pre-Cultural Revolution time and making Maoism more pragmatic in 
explicating China’s existing conditions. Actually, Deng was a keen defender of Mao’s 
philosophical base, since he shared some of Mao’s values and basics of Marxism. To 
Deng and other veteran leaders, downplaying Maoism would eventually weaken the 
identity and legitimacy of the party. What Deng wanted to do was to revive the parts
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of Marxism and Maoism that he considered useful for existing China, the continuity 
from Mao’s era to the reform era, thereupon, could be maintained (Zhang, 1996). 
Apparently, Deng agreed with the classical discourses of Marxism that the ‘existence 
determines human consciousness’, ‘economy determines the rest of society’ and 
‘ideas are merely the reflections of the economy’ (Sherman, 1987; Zhang, 1996). 
Deng also applied the assumptions of Maoism that diagnosed the principal 
contradictions and constantly related politics to economics, tactics to strategies, 
policies to goals and present to future. He was particularly inspired by Mao’s 
revolutionary experience of integrating with China’s circumstances and highlighted 
the importance of exploring a Chinese path to modernization by acting in accordance 
with China’s own situation. The pragmatic discourses frequently advocated by Deng 
and his supporters were ‘seeking truth from facts’ and ‘practice is the sole criterion of 
truth’. Considering the deficiencies of the Soviet command economy model and the 
political culture of China’s uniqueness and identity, it was generally accepted that 
China should search its own development model, not simply copy foreign experiences, 
even the experiences from the socialist countries in Eastern Europe (Deng, 1982; 
Zhang, 1996). Deng put forward his ideological concept of ‘building socialism with 
Chinese characteristics’ in 1982:
“In carrying out our modernization, we must commence from the Chinese
realities ........  We must integrate the universal truth o f Marxism with the concrete
realities o f China, go on our own road and construct socialism with Chinese 
characteristics" (Deng, 1982)
Deng elaborated the ‘Chinese realities’ in the meeting with North Korean 
President Kim II Sung in 1982:
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“We must concentrate on economic development In a country as big and as poor as 
ours, if  we don’t try to increase production, how can we survive? How is socialism 
superior, when our people have so many difficulties in their lives?" (cited in Zhang, 
1996: p.52)
According to Deng, there should be ‘no socialism with pauperism, so to get rich 
was not sin’ (Jiang, 1993). He entirely rejected the ‘impoverished socialism’ 
canonized in the Cultural Revolution and placed the economic modernization as the 
foremost priority of the party to remove the poverty. Considering China’s least 
developed socioeconomic conditions, Deng acknowledged that China was in the 
‘primary stage of socialism’ and should evolve to the ‘higher stage’ of socialism when 
the nation becomes wealthier, and finally to enter communism. Deng stated 
accordingly:
“At the first stage o f communism, ....... we must do all we can to develop the
productive forces and gradually eliminate poverty, constantly raising the people’s 
living standards. Otherwise, how will socialism be able to triumph over
capitalism? ....... When economy is highly developed and there is overwhelming
material abundance, we shall be able to apply the principle o f from each according to 
his ability, to each according to his needs" (cited in Zhang, 1996: p.52).
Under his idea of ‘to get rich is glorious’, Deng abandoned Mao’s ‘political and 
ideological correctness’ and egalitarianism as the main incentives for economic 
development. The material rewards were seen as the main mechanism to stimulate 
people in working harder. Deng viewed that egalitarianism was abused in Mao’s era 
and encouraged some people and some regions to get rich first, so that other people 
can follow them as models. In terms of inequality arising, Deng justified that this 
should be the temporary phenomenon (Saich, 2004)
189
Having recognized the large gap between China and advanced countries, Deng 
advocated to utilize the useful experience of capitalist countries and was determined 
to introduce foreign capital, technology and management expertise. Similar to Mao, 
Deng insisted that the existing world institutions and power relations favoured the 
developed world, given that developed countries were both the game makers and 
players of international political economy. Deng understood the self-esteemed 
emotion of Chinese people who were humiliated by the invasion of Western and 
Japanese powers and stressed on the importance of ‘self-reliance’ (Jiang, 1993), Deng 
alerted:
“It isn’t easy to get funds and advanced technology from the developed countries. 
There are still some people around who are wedded to the ideas o f the old-line 
colonialists; they are reluctant to see the poor countries develop, and attempt to 
throttle them. Therefore, while pursuing the policy o f opening to the outside world, we 
must stick to the principle o f relying mainly on our own efforts... ” (Cited in Zhang, 1996: 
p.50)
Deng defined that the foreign investment constituted an indispensable 
supplement to China’s socialist economy by the following discourse:
“At the current stage, foreign-funded enterprises in China are allowed to make some 
money in accordance with existing laws and policies. But the government levies taxes 
on those enterprises, workers get wages from them, and we learn technology and 
managerial skills. In addition, we can get information from them that will help us open 
more markets. Therefore, subject to the constraints o f China’s overall political and 
economic conditions, foreign-funded enterprises are useful supplements to the 
socialist economy and in the final analysis they are conducive to our socialism. ” (Deng, 
1992a&b)
Meanwhile, Deng and more conservative veterans foresaw that Western
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ideologies, values and cultures would increasingly influence China, accompanying the 
flow of Western technology and management expertise that were inseparable from 
Western pluralist society. In their views, these Western ideologies and values would 
shake the vulnerable socialist values in people’s mindset and thereupon alter China’s 
socialist constituents. Deng criticized the inclination to Westernization of China as 
‘bourgeois liberalization’ that included the worship of multi-parties system, doing 
everything solely for profit, seeking advantage at the expense of others and always 
putting money first. Deng found it necessary to define the ‘socialism with Chinese 
characteristics’, rather than leave it as a vague notion. In Deng’s view, ‘socialism with 
Chinese characteristics’ should maintain the one-party rule and public ownership, and 
promote the socialist spiritual and material civilizations. Placing the communist 
values at the core, the notion of ‘socialist civilization’ was used by Deng and 
conservative veterans to withstand and outweigh the Western influences and to direct 
the materialization and commercialization of society (CPC, 1986; Deng, 1986).
The political orthodoxy of Dengism provided a loosening ideological framework 
and paved the way for the advocating and implementing of his economic orthodoxy -  
marketization. The marketization advocated by Dengism entirely deviated from the 
Soviet Stalinist’s Model that considered marketization as the antithesis of socialism. 
Deng concluded that that China’s command economy model was the ultimate reason 
in slowing down the economic development. Deng opined that the market economy 
should be ideologically acceptable to China’s socialism and public ownership should 
not conflict with the market forces (Zhang, 1996). Deng expressed in 1979:
“It is surely not correct to say that market economy is only confined to capitalist society. 
Why cannot socialism engage market econom y?  A market economy existed in
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the feudal society. Socialism may also engage in market economy” (cited in Zhang, 
1996: p.60; Yu, et al, 2005: p.5)
Deng’s marketization idea formed very early in the reform era. Nevertheless, 
China’s evolution to a market economy has undergone a nation-wide contestation of 
marketization for around fourteen years, it was not until 1992 that the communist 
party proclaimed to establish the socialist market economy model after Deng’s 
southern inspection tour.
For diplomatic orthodoxy, Deng assumed that China’s economic modernization 
required a peaceful international environment; it was appropriate for not taking the 
lead in international affairs and not challenging the United States, and playing the 
US-Soviet-China triangle (Saich, 2004).
5.I.2.2. Transition and Transformation from The Planned Economy Model to 
The Market Economy Model: Three Cycles
In Deng’s reform camp, there was no division on the ending of Mao’s radical 
socialism. Nevertheless, when the reform deepened, the reform camp was split into 
two factions: pro-market economy faction and pro-central planned economy faction. 
The pro-market economy faction advocated the marketization of the national economy, 
decentralization of decision-making to locales and enterprises, depoliticization of 
social and individual behaviours, fast-paced and deepened opening-up to the outside 
world. The pro-central planned economy faction, which was usually labelled by the 
Western side as ‘conservative forces’, insisted on the central planned model as the 
fundamental mechanism supplemented by the utilization of market forces, adhering to 
the dominance of public ownership complemented by the private economy and
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foreign investment, tightening the ideological control, slowing down the process in 
depoliticization of society and gradual/limited opening to the world (Lieberthal, 1995 
& 2004; Yu, et al, 2004). The sticking point between the two factions lie at whether 
the planned economy model or the market economy should be the primary mechanism 
in economic development and resources allocation, in another words, which one 
should be the economic orthodoxy. The market economy model was criticized as 
capitalism economic model, and therefore marketization of economy was regarded as 
turning the orientation of reform from socialism to capitalism (Zhang, 1996). China 
transformed to a market economy through three cycles characterized by the thrusts of 
intensified marketization.
The First Cycle 1978 -  1986: Dominance of Planned Economy Supplemented by 
Market Forces
The first cycle covered the period from 1978 to 1986. The cycle was 
characterized by the dominance of the planned economy model supplemented by 
market forces, the political logic of carrying the economic reform through the existing 
communist political institutions was affirmed. Despite the fact that the planned 
economy model remained as the dominant mechanism, its weaknesses had been 
acknowledged by the whole reform camp and the sense of marketization emerged. 
Utilization of market forces started through experiments in rural areas, Special 
Economic Zones (SEZs), new economic sectors such as tourism and selected 
state-owned enterprises in small scale.
The reform camp first launched the pragmatism debate against the followers of 
Mao’s radical model to emancipate the party from the shackles of the radicalization of 
Maoism. Under pragmatism, it was decided in the Third Plenum of CPC’s Eleventh
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National Congress held in December 1978 that the centrality of the party’s work was 
shifted from the political struggle to economic modernization. The political 
orthodoxies - ‘political struggle’, ‘politics-in-command’, ‘Grasping Revolution and 
Promoting Production’ in the Cultural Revolution were purged and replaced by 
‘material rewards’, Taw of value’ and Taw of economic efficiency and rationale’ as 
the incentives to boost the economic development. The Communique of the Third 
Plenum stated ‘the centrality of whole party should shift to the construction of 
socialist modernization from 1979’ and ‘we must emphasize on the material wants of 
our people’. The Communique stressed to ‘work in accordance with the economic law 
and to emphasize on the economic law’ (CPC, 1978). In 1979, Deng advanced the 
‘four cardinal principles’ -  a commitment to Marxism-Leninism-Mao Zedong 
Thought, Party leadership, socialism to affirm the pursuit of economic reform without 
undertaking the political reform (Deng, 1979).
Under the ‘pragmatism’, the function of market forces in China’s economy was 
discussed among the leaders, senior officials and intellectuals. Pro-marketization 
reformers ascribed the underlying cause of China’s stagnant economy to the command 
economy model and advocated the Socialist Market Economy Model based on the 
public ownership. Their marketization initiative was confronted with strong 
opposition from the pro-planned economy reformers. They asserted that China’s 
socialism should primarily adopt the planned economy model, considered that the 
market mechanism stood opposite to Marxism. But, they also acknowledged the 
limitations and inefficiencies in the planned economy model and therefore allowed 
the market forces to play a supplementary role for adjustment. The chief architect of 
China’s planned economy Chen Yun remarked:
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“A socialist economy should still adhere to the principle o f planned and proportionate
deve lopm ent  Taken the country as whole, the statement about primacy o f the
planned economy supplemented by market regulation is still valid. ” (cited in Zhang, 
1996: p.115)
The pro-planned economy faction asserted that the state sector operated on 
behalf o f the ‘whole people’ and therefore did not need the commodity exchange 
through the market. They criticized that the full play of market forces would cause the 
anarchy and condemned the marketization of China’s economy as an attempt to 
reform according to the capitalism economic model. Although Deng Xiao Ping found 
no contradiction between socialism and the market economy, he did not have full 
confidence in the effective function of the market, since the market economy had 
never operated in Socialist China. Therefore, he supported the market-oriented reform 
on an experimental basis (Zhang, 1996).
Based on the new ruling orthodoxy, the previous self-imposed door-closure 
policy was fundamentally replaced by the Open-door policy and Economic Reform, in 
order to invigorate the stagnant national economy and to reform over-centralized 
administrative and economic institutions, which had caused the economic stagnation 
and would hampered economic growth. One of the key national decisions was the 
‘decentralization of power’ incrementally and in stages (CPC, 1978).
Deng Xiao Ping recognized that China had lagged behind the Western World, 
Japan and Southeast Asia dramatically. The self-closure mode of development could 
not produce positive outcomes. Deng said ‘today’s world is an open world’ and ‘it is 
impossible to build our nation behind a closed door’ (Deng, 1984). The leadership 
envisaged that China’s economic growth in the short term could only rely on the
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advantage of relatively low labour cost, but in the long term, technological and 
management advancements could sustain economic growth. Deng Xiao Ping said ‘the 
absorption of capital from abroad is an important supplement in our country’s social 
construction. Looking forward from today it is an indispensable supplement’ (Yabuki, 
1995). Thus, Deng opened China’s door to introduce foreign capital and expertise to 
reform China’s economic institutions and to transform China’s backward economy.
The market-driven economic reform first took place in the rural areas. Mao’s 
collective-based People’s Communes were gradually abolished and replaced by the 
household-based ‘production responsibility system’ through contracting the output to 
the households. The farmers were allowed to undertake the sideline productions and 
sell their surpluses in the private market. In the urban industrial sector, the reform was 
conducted on selected state enterprises through the decentralization of 
decision-making and profit retention. In 1982, the newly revised Chinese Constitution 
confirmed the existence of the private economy as a complementary sector to the 
socialist public ownership system. More important, the Special Economic Zones 
(SEZs) were established in Shenzhen, Zhuhai, Shantou, Xiamen and Hainan for 
attracting foreign investment. Furthermore, tourism started to become as economic 
activity (Zhang, 1996; Yu, et al, 2005).
The Second Cycle 1987 -  1991: The Market Mechanism Functioning under the 
Domain of the Planned Economy Model
On the basis of the initial success of lower-degree and narrow scope of 
market-oriented reform in rural areas and selected state-owned enterprises in the 
urban sector, further marketization reform was launched in 1986 and 1987 with the 
aim to swiftly break away from the mandatory instructions of planned economy
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model. The degree of marketization deepened with its scope expanded. At the 
Thirteenth National Congress of the CPC held in 1987, the market mechanism was 
given a salient position adjacent to the planned economy model. It was acknowledged 
at the Congress that the roles of the market mechanism and the central master plan 
overlaid the whole of the economy and therefore the ‘state should adjust the market, 
in turn, market guided the enterprises’. The Plenum proclaimed to establish the 
‘Planned Commodity Economy on the basis of Public Ownership’ in stages (CPC, 
1987). This means that the market mechanism was allowed to function under the 
domain of the planned economy model incrementally.
The establishment of the ‘planned socialist commodity economy’ entirely 
deviated from the classic Marxist View and Stalinist’s Model that the commodity 
market and money exchange ultimately came to end under socialism. Under the 
assumption of the planned commodity market, the state, collective and private sectors 
should all engage in the exchange of commodities (Zhang, 1996). The real essence of 
the ‘market economy’ was pragmatically and politically interpreted in the terms of the 
‘commodity economy’ to favour the mass, conservative leaders and bureaucrats. 
Before 1978, the state’s entire emphasis on industrial production and accumulation of 
the nation’s wealth had sacrificed the rise of living standard of Chinese people. When 
China opened its door to the world, a large gap in living quality between China and 
the developed worlds was observed. The political commitment of the Chinese 
leadership to the development of the commodity economy enabled the CPC to regain 
the allegiance of the Chinese people to the reigning party. On the other hand, this 
decision could also be viewed, as a political compromise between pro-marketization 
reformers and pro-central plan figures. Some conservatives held the opposite 
ideational views regarding market forces, they were inclined to equate marketization
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with capitalism. Chen Yun remarked:
“We are the communist party, and the communist party engages in building
socialism ....... (Socialism) should continue to practise planned and proportionate
development ” (cited in Zhang, 1996: p. 136)
Marketization was criticized by the pro-planned economy faction as the seedbed 
of liberalization; without proper control under the socialism values, marketization 
would trigger the ‘bourgeois contamination’, which would eventually alter China’s 
socialist nature institutionalized in the fabric of China’s society. Some conservatives 
worried that a rapid market oriented programme would make the national economy 
uncontrollable (Yu, et al, 2005). Furthermore, bureaucrats of the central planning and 
economic apparatus were also afraid that the fast pace marketization would quickly 
reduce their long-standing role in the making of socioeconomic policy directed by the 
planned economy doctrine that they had strictly followed since 1950s. The term 
‘establishment of planned commodity economy’, to a large extent, moderated the 
degree of negative repercussion.
On the basis of SEZs, the Chinese government sped up the opening pace and 
undertook the ‘Coastal Development Strategy’ to attract foreign low-end 
manufacturing industries to China’s coastal regions. The urban reform was formally 
implemented in state-owned enterprises and pricing mechanism. The enterprise 
reform aimed to enable them to be economically responsible entities through 
decentralizing more economic decision-making powers and retaining more profits. In 
the pricing mechanism, a dual price system was adopted under which a product could 
have both a state-fixed price and a market price as a transition. Gradually, scope of 
state-set prices reduced and the share of market prices expanded (Zhang, 1996; Saich,
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2004; Yu, et al, 2005).
The deepened marketization movement unfortunately caused economic troubles. 
Given the shortage of economic goods (consumer goods, factors o f production) in the 
1980s, more autonomy granted to enterprises and relaxation of administrative price 
setting led to aggregate demand greater than aggregate supply, the economy 
overheated and inflation billowed in the absence of effective macro-control 
instruments. The economic turmoil opened the gate for the central plan to return. In 
order to prevent the overheated economy being exacerbated, an adjustment decision 
was made 1988 with the intention to slow down the marketization and restore the 
central master plan. The society-wide anger towards inflation and corruption exploded 
in the June 4th Incident. The conservatives condemned the Incident as the ‘bourgeois 
liberalization’ and ascribed the outbreak to the rapid marketization movement. Deng 
Xiao Ping also took the strategic retreat from his firm stance on market-oriented 
reform. As a result, the more austere retrenchment policy was launched to contract the 
economy and to downplay the market forces. At the cost o f lowest GNP growth since 
1978, the retrenched economic policy assuaged the inflation and calmed down the 
over-heated economy. Worrying about the economic downturn and the likely political 
instability, the trend to centralization returned. In the Seventh Plenum of the Central 
Committee of the Thirteenth National Congress of the CPC, it was proclaimed that the 
state should turn from micro-control to macro-control in formulating the national 
development plan and industrial policies, and in counterbalancing economic sectors 
(CPC, 1990). In this period, the planned economy model still dominated but declined 
eventually. The scope of the central master plan was contracted from over six hundred 
items in 1978 to around twenty-five items by late 1980s. Some of this planning 
authority shifted to the local levels of government but much of it was released to
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market forces (Lieberthal, 1995; Saich, 2004; Yu, et al, 2005). Compared with 1978, 
the proportion of government set prices declined from 97% in 1978 to 20% in 1991, 
whereas the proportion of market prices soared from 3% to 68.8%; with the remaining 
20% being set under the government directive (Zhang, 1996).
The Third Cycle 1992 -  1997: The Establishment of the Socialist Market 
Economy Model
Since 1992, the CPC’s ideological orthodoxies have undergone a major change 
in their political, socioeconomic and diplomatic spheres and resemble a brand-new 
approach. The change started from Deng Xiao Ping’s southern inspection tour ( ‘nan 
xun’) in early 1992 launched ahead of the inauguration of the Fourteenth CPC 
National Congress. After the June 4th Incident 1989 and subsequent collapse of 
communist regimes in the Soviet Union and Eastern Europe, China was muddling 
through the ideological debates in political and economic spheres with the former 
dominating the latter. General Secretary Jiang Zemin reaffirmed in this speech that 
‘class struggle’ would continue for a considerable period of time within ‘certain parts’ 
of China, which contrasted apparently with the basic line affirmed in 1978 of the 
centrality that CPC gave to economic development (Saich, 2004). The trend of 
political radicalization emerged again, the tough view of equating marketization and 
liberalization with capitalism rose again in the political agenda. Even though further 
centralization ceased, market forces to replace the central master plan as the main 
economic mechanism could not be accepted. All of these trends came beyond the 
tolerance of Deng and the pro-marketization reformers. Deng obviously considered 
that a clear statement on the direction of China’s reform should be conveyed to win 
more support and to place it on the decision agenda of the upcoming party congress. 
Actually, before Deng’s Southern tour, localities had been pushing the reform ahead
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without the consent from central government. For example in Shanghai, the 
municipality government had begun one of the city’s key infrastructures -  a new 
bridge to link the well-developed part with the less developed part, in the absence of 
central government’s approval (Saich, 2004; Yu, et al, 2005).
The speeches delivered on Deng’s tour were deliberately planned with other 
reform leaders and their ‘think tanks’. Deng first concluded that continued reform 
mattered for the party’s legitimacy and nation’s survival. He claimed that the 
communist regime could be overthrown at any time if the Open-door policy and 
Economic Reform were reversed. Second, he labelled the radicalization of 
communism doctrines as Teftistism’, which was blamed by him as the obstacle to 
further reform and the greatest problem for China at present. On top of these two 
verdicts on the political orthodoxies, Deng then attacked the ideological impasse in 
economic sphere. He tactfully advocated that economic reform ‘should not proceed 
slowly like a woman with bound feet’ first; he afterwards asserted that the planned 
economy did not infer socialism, whereas the market economy would not drive China 
to capitalism; both the planned economy and the market economy were described by 
Deng as the vehicles to serve China’s socialist development (Deng, 1992b). Deng 
said:
“A planned economy is not equivalent to socialism, since the capitalism has also 
adopted the planning too; a market economy is not equivalent to capitalism, because 
socialism also should adopt the market economy too. Planning and market forces are 
the means o f economic development. The essence of socialism is the liberation and 
development o f the productive forces, the elimination o f exploitation and polarization, 
and the ultimate achievement o f prosperity for all.” (Deng, 1992b)
Deng’s remarks, to a large extent, represented the views of reformers and the
2 0 1
majority of populace. Deng’s Southern tour made him capture the final triumph in the 
long-time battle with the political radicalization. At CPC’s Fourteenth National 
Congress held in October 1992, Deng was venerated as ‘the chief architect of our 
socialist reform, of the open-door policy and of the modernization programme’ and 
was praised for developing the ‘theory of building socialism with Chinese 
characteristics (CPC, 1992). In response to Deng’s call, the Congress proclaimed the 
establishment of the Socialist Market Economy Model to replace the existing central 
planned economy model. In his report submitted to the Congress, Jiang Zemin 
commended the utilization of market forces in the previous reform practices
“In China, practice has proved that where market forces are given fuller play, the 
economies are vigorous and have developed in a sound way.” (CPC, 1992)
The Socialist Market Economy Model refers to that in a socialist country, public 
ownership (state and collective sector) predominantly co-existed, with the private 
sector that was allowed to play an active role in socioeconomic development. Based 
on this prerequisite, the market mechanism under the macro-controlling of the state 
superseded the central master plan to act as the fundamental mechanism in resources 
allocation and economic development in order to achieve the socialist principles -  
social justice and common prosperity (CPC, 1992 and 1993). Jiang Ze Min stated in 
the Congress:
“The Socialist Market Economy Model that we aim to establish is to allow the market 
to act the fundamental role in the resources allocation under the macro adjustment 
and control o f the state. Thereupon, the economic activities can follow the law of 
values to meet the changes in the demand and the supply; and, the resources can be
allocated more efficiently through the pricing and competition m echanism  ” (CPC,
1992)
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All enterprises including state-owned enterprises, collective enterprises and 
private enterprises should enter and compete in the market place fairly (CPC, 1992). 
In another words, the difference between China’s market economy and foreign market 
economies lie in China’s larger and crucial role of the state in the form of state-owned 
enterprises and easier state intervention when deemed necessary by government. 
More importantly, the CPC’s understanding and definition about the predominance of 
public ownership also evolved from ‘quantity’ to ‘quality’. ‘Quantity’ meant that the 
amount of state and collective enterprises should overwhelm the amount of the private 
and foreign invested enterprises; whereas ‘quality’ means that the state sector should 
predominate in the strategic industries that are defined by the government as those 
industries mattering on the national security and importance such as the energy, civil 
aviation, banking, insurance (State Development Planning Commission, 2000; CNTA, 
2003b). Interviewee E remarked “the understanding regarding the predominance of 
state sector also changed. Previously it emphasizes on the quantity, but now the ‘role’ 
is highlighted.”
Under the market economy, the demand side of the economy will be gradually 
released from the control of government. The planned economy concept that 
economic growth fully depends on the state investment shifted, and the supply of the 
economy should meet and satisfy the demand. The role and function of government 
were transforming fundamentally, from directly managing the economy through 
administrative order to macro-controlling the economy through establishing market 
institutions such as laws and regulations (CPC, 1992 and 1993). In addition, the 
domestic market was being further geared to the international market with 
intensifying China’s opening to foreign countries. Liberalizing the pricing went 
further, the scope of state pricing authority on the number of commodities reduced
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from 141 in 1992 to 33 in 1994, including but not limiting to many energy products 
(coal, electricity and petroleum products), chemical industry products, metallurgical 
products and transportation charges. In 2001, the amount further declined to 13 
(Lieberthal, 1995 & 2004). The transformation of state-owned enterprises deepened. 
In addition to the decentralization of decision-making power, state-owned enterprises 
were separated from their supervisory government agencies to enable them in 
becoming an independent economic entity and to assure the fair market competition 
(Yu, et al, 2005).
5.1.3. Collective Leadership Era: 1997 -  Present
After Deng Xiao Ping’s decease in 1997, the era of governing China by 
preeminent and authoritative leaders ended and was replaced by the governance of 
collective leadership. In the collective leadership era, China’s state development 
model evolved from economic modernization as centrality to the developmental, 
public and humanistic socialism with the lens on the comprehensive and coordinated 
development. The gravity of political power also shifted from Deng-in-dominance in 
key issues and moments to the core leader designated to exercise the pivotal role in 
national agenda setting.
In the later years of Deng’s life, it appeared that he had found the future direction 
for China’s reform -  that is ‘development’. Deng said that ‘development is the 
absolute tenet’ (Deng, 1992b). Nevertheless, it appeared that Deng interpreted little 
about the meaning of development, but rather left this work to his successors. This 
seems to be in line with the political wisdom of Premier Zhou Enlai. Zhou once said 
that we should not have all good things done. Deng also expressed that ‘we trusted 
our new generations had more wisdom than us and they could have the issues solved
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wisely’.
China in the reform era generally saw socioeconomic diversification in economic 
ownership and interests, stratification, social values and life styles and the rise of 
non-government organizations. The decentralization, marketization and 
transformation of foreign expertise in China’s indigenous context proceeded during 
the past two decades are the incentives for high economic growth and created the 
diversified ownership forms (i.e. state, collective, private, foreign-invested or 
mixtures) configuring with various economic interests. The diverse interest groups 
in the centre and locales posed difficulties for the implementation of significant 
reform programmes. Line ministries protected the benefits of their respective sectors 
and local government aimed to pursue their local development goals (Saich, 2004). 
Due to the political loosening, the career chosen by Chinese people was no longer the 
concern of government. Chinese people can pursue their own career paths based on 
the economic and career incentives provided by different firms. The social 
stratification changed from the simple classification of Mao’s era - workers, peasants, 
soldiers and cadres to diverse social identities such as entrepreneurs, managerial and 
executive staff, government officials and professionals, etc. An urban middle class has 
been forming rapidly with the number estimated at 300 million. The liberalization and 
growth in wealth enabled the people to pursue their favoured lives. With greater 
openness in China, government gradually gave up information monopoly. Foreigners 
in China, Chinese studying and travelling, wide proliferation of Western publications 
and electronic media and nearly free access to webs facilitated the flow of information 
and projected the vivid images of the outside world to the Chinese people (Lieberthal, 
1995 & 2004). These all fostered the alteration in social and personal values and 
brought about new life styles. For example, ‘plain living’ in Mao’s era shifted to ‘able
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to earn and able to spend’ - vibrant consumer culture in the reform era. More 
importantly, the non-government organizations (NGOs) in China have exercised 
important functions in China’s political, economic and social arenas. In general, the 
NGOs in China must register with a government body as a legal entity. Many of 
China’s NGOs were established with the initiative of government subject to 
government’s designation on leadership and checks (Lieberthal, 2004). By the end of 
2003, China’s NGOs totaled 260,000 (Xinhua News Agency, 2004). Furthermore, 
China’s access to WTO pushed its economy further integrating with the global 
economy. China is now increasingly being by impacted by the Western ideologies and 
cruel international competition. It was envisaged by the Chinese leadership that the 
globalization of the world economy is predominated by a few world powers; it was 
envisioned that the arrangement of world power is now being shifted from a single 
superpower post Cold War -  United States to multiple powers coexisting -  United 
States, European Union plus the growing up of China and India. The Chinese 
leadership is exploring how to enhance China’s competitive edge and how to play an 
active role in international governance (Xinhua News Agency, 2003 & 2006a).
‘Three-Represents’ and ‘Scientific Development’: Governing Constituency 
Changing from Class-based to Public-Based
In order to safeguard and enhance the CPC as the key institutional factor at all 
levels especially in all pivotal areas, the CPC’s ideological representation needs to be 
broadened sufficiently to lead the development (Lin, 2003). Jiang Zemin, designated 
by Deng Xiao Ping as the ‘core of third generation of leadership’, first advocated the 
party to keep up with the times and then proposed out the idea of ‘Three Represents’, 
that is, CPC should ‘always represent the development trend of China’s advanced 
productive forces, represent the orientation of China’s advanced culture, and represent
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the fundamental interests of the overwhelming majority of the Chinese people’ (CPC, 
2006a). The essence of ‘Three Represents’ aimed to demonstrate that CPC is a 
self-innovating ruling party going ahead of China’s ongoing socioeconomic and 
cultural transformation and to expand its ruling constituencies from proletariats 
(industrial workers, intellectuals, managerial cadres of state-owned enterprises and 
officials/staff of government and party apparatuses) in Deng’s era to the general 
public at present (Lin, 2003).
Hu Jintao, CPC General Secretary elected at the Sixteenth National Congress of 
CPC heralded in 2002, further substantiated Deng’s idea of ‘Development’ and Jiang’s 
idea of ‘Three Represents’ through the initiation of the ‘Scientific Development 
Concept’. According to the CPC, the ‘Scientific Development Concept’ pursued the 
‘comprehensive, coordinated and sustainable development with the starting point 
placed on the people’. In general, ‘Comprehensive development’ aimed to turn from 
previous concentration on economic development to a coordinated development 
combining political loosening, economic growth, environmental protection, and 
imbalance amidst urban, rural and regional development (CPC, 2006b).
Chinese Vice Premier cum Foreign Minister Qian Qi Chen proclaimed that 
China’s foreign policy was the extension of China’s domestic policies (Kim, 1998). 
Due to the ideological loosening, Chinese leaders presented overtly in the 
international arena that China’s rise would not pose threats to the world. The Chinese 
leaders tried to project an image of China as a key stakeholder and fair player in the 
global political economy through complying with the prevailing international norms 
and participating actively in the construction of these international norms. Covertly, 
China is now utilizing its resources to safeguard its national interests. Shen Guo Fang,
China’s former Deputy Permanent Representative to the United Nations wrote an 
article for the official Xinhua News Agency about the China’s multi-lateral diplomatic 
affairs. The article stated that ‘China should participate in international cooperation 
for the resolution of global issues intensively and extensively. She also should 
actively participate in the construction of new rules of the game for the international 
political and economic affairs’ (Xinhua News Agency, 2006a).
To sum up, the trend of ideological evolution post 1992 tended to be more open, 
liberal, human-based to embody the rapid development in productive forces, 
intensified social stratification, fierce competition from increasing globalization of the 
world economy and direct challenges from world powers perceiving unrest in China’s 
rise. Market forces had replaced the central master plan to play the leading 
mechanism in socioeconomic development and resources allocation through the 
establishment of Socialist Market Economy Model. Communism doctrines - Marxism, 
Leninism and Mao Zedong Thoughts are undoubtedly upheld by the CPC no matter in 
propaganda or in essence. Nevertheless, the radicalization and expanded 
radicalization of communism doctrines such as the Cultural Revolution would 
probably never turn back and be replaced by a moderate interpretation to satisfy the 
aspirations for a comfortable life of most Chinese people. The Chinese leadership 
understood that to most Chinese people, politics should be apart from their daily life, 
it was also learned that the radicalization of political campaigns such as 
‘anti-bourgeois liberalization campaign’ and ‘anti-spiritual pollution campaign’ (Wang, 
2002) in the mid and later 1980s would not be conducive to governance, economy and 
society or to China’s international image. The ideological trend inclines to a trend that 
‘politics go to politics, life goes to life’. The term ‘politics’ appeared in party 
propaganda instruments and mass media less and less frequently. Further to
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acknowledgement, the CPC began to promote the pursuit of quality life and a 
harmonized society. A ‘Forty-four hours work per week’ order was endorsed by the 
State Council in 1994 and was subsequently replaced by ‘five-days work per week’ 
(Zhang, Pine and Lam, 2005). Domestic travel and outbound travel had become an 
emerging leisure and recreational fashion. Xinhua News Agency (also named ‘New  
China News Agency’) directly under the State Council, as one leading news and 
propaganda organization together with People’s Daily and China Central Television 
(CCTV), promoted the leisure economy and leisure travel during ‘Labour Day’ 
holidays period in 2006 through a theme article ‘leisure society awaits you’ (Xinhua 
News Agency, 2006b).
As the legitimate base of the ruling CPC and even the People’s Republic of 
China, communism and socialism doctrines have been wisely placed by Deng Xiao 
Ping and his successors in the stature of spiritual worship and to adopt in front of the 
likely outbreak of political risks. The doctrines had retreated from directly shaping 
people’s daily life to a pervasive influence in the soft and spiritual realms -  education, 
culture and organizational learning. A political campaign ‘Talk more about politics, 
justice and learning’ was launched by the CPC Central Committee in 1995 to fight 
against the trend that units of public security and military forces and party cadres 
neglected their official duties in joining business to make quick money (Saich, 2004). 
Nevertheless, the scope of the political campaign was limited to party and government 
organs. On the whole, the government is now satisfied politically with the Chinese 
people if  they do not engage in organized activity against the CPC and the Chinese 
government.
With coastal regions having become more developed and advanced areas after
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over 15 years development, the central government moved the focus of development 
strategy from the prosperous coastal and eastern regions to the less developed 
Central-Western and Northeastern regions in 1999 and 2004 respectively, a basket of 
supportive programmes and measures was launched to stimulate the less developed 
economies in these regions (Holbig, 2004). In 2001, the scope of state-mandated 
prices reduced to 13 items only, compared to over 140 in the early period of market 
economy. As of 2004, over 90% of goods and services in the Chinese economy were 
priced at the state regulated market economy (Lieberthal, 2004). The enterprise 
reform turned to a new page. Despite that the state maintained the dominant 
ownership in the industries hinging on the national security and vitality, the 
government permitted the privatization of state-owned enterprises in the form of 
multiple ownerships. Besides, the status of private economy was elevated as 
‘important part of Socialist Market Economy’ (CPC, 1997).
In order to transform the government functions for gearing to the market 
economy, the State Council undertook the administrative reforms in 1998 and 2003 to 
streamline the government structure. The number of the constituent commissions and 
ministries of the State Council was reduced from 40 in 1998 to 28 by 2003. Over 15 
professional economic ministries which functioned in the planned economy era were 
removed or reorganized (Yu, et al, 2005). Under the new governance structure, the 
state withdrew from direct intervention into the enterprise operation and shifted to 
strengthen the macro-controlling and regulatory framework and to undertake the 
industry-wide administration. The State Planning Commission (SPC) was renamed as 
the State Development Planning Commission (SDPC) in 1998 and as the National 
Development and Reform Commission (NDRC) in 2003, reflecting its functional 
transformation from mandatory planning to economic regulation. With China’s access
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to the World Trade Organization in 2001, China’s domestic economy is now further 
integrating to the global economy. Foreign investors are now permitted to set up 
wholly-owned firms in many sectors.
In summary, China’s state development model reversed from the utopian and 
revolutionary socialism in the Mao Ze-Dong’ era to the pragmatic and evolutionary 
socialism with the focus on the economic modernization in Deng Xiao Ping’s era, and 
then transformed to the developmental, humanistic and public socialism emphasizing 
the comprehensive and coordinated development in the collective leadership era. 
Among these three eras, Deng Xiao Ping’s era signified an epoch-making hallmark in 
China’s history, since China ended a two-centuries-long period characterized by 
closing and stagnancy, and started a brand new era of really opening-up to the outside 
world on an equal basis involving globalization (Huang, 1999).
5.2. Political and Administrative System in China
Under Deng Xiao Ping’s reform logic, China’s party-lead-state political structure 
remained fundamentally intact in the reform era, whereas the administrative and 
centre-locale systems have undergone remarkable changes.
5.2.1. Formal Political and Administrative Structure
The basic political structure in China is the Party-State or Party-Government 
structure (Cheng & Law, 1999). The ruling Communist Party of China (CPC) governs 
the People’s Republic of China (PRC). Under the Party-State structure, the influence 
of the CPC is dominant and pervasive, as the CPC leads not only the central and local 
governments, but also the National People’s Congress (NPC), local people’s 
congresses, satellite political parties (e.g. China Zhigong Party), state-owned
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enterprises and public-social organizations (e.g. welfare, youth and women 
associations, education institutions). The leaders of China consist of both the party 
and state leaders, including the general secretary of the CPC, members of the 
politburo and its standing committees of the CPC, chairman and vice-chairmen of 
standing committee of National People’s congress, state president, premier, 
vice-premiers, state councilors (Xinhua News Agency, 2006c), they are usually called 
as ‘party cum state leaders’. The key administrative or executive positions of state 
(e.g. state president, premier, vice premiers) are concurrently held by the party 
leaders.
5.2.2. The State Organs at the Centre
This section briefly reviews the structure and function of the state organs at the - 
centre -  the Communist Party of China, the National People’s Congress and the State 
Council.
5.2.2.I. The Communist Party of China -  China’s Sole Ruling Party
Since coming into power in 1949, the Communist Party of China (CPC) has 
governed the nation for over five decades. The one-party ruling status of the CPC has 
been historically shaped and affirmed by the Chinese Constitution (The National 
People’s Congress, 2004). Thus, the status of the CPC is more than a ruling party, but 
rather a state organ in China.
The delegates of the CPC party members attend the National Party Congress that 
is in theory the most powerful body in the party and shall be normally convened for 
every five years. (Lieberthal, 2004; CPC, 2006c). The most important decisions and 
resolutions are endorsed and passed in the national congress. For example, the shift of
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party centrality from the political struggle to economic modernization and 
undertaking of open-door policy and economic reform were formally endorsed by the 
12th National Party Congress held in 1982. The decision to establish the ‘Planned 
Commodity Model’ was confirmed by the 13th Congress held in 1987. The 14th 
Congress proclaimed the establishment of ‘Socialist Market Economy Model’ to 
replace the planned economy model.
The national congress selects the Central Committee of the CPC that is usually 
referred as the ‘party centre’. The central committee usually meets at least once a year 
and exercises the authorities of national congress when it is not in session. The 
leadership of the CPC is vested in the politburo and its standing committee, which are 
selected by the Central Committee. When the Central Committee is not in session, the 
politburo carries its functions and exercises its authorities. Described by Lieberthal 
(1995 & 2004) as the command headquarters, the politburo and its standing 
committee lie at the core of Chinese politics, the discussion, consensus building and 
decisions on the major issues are carried through the politburo. Huang (1999: p.35) 
also concurred that the politburo ‘is actually in charge of making the most important 
decisions of both the party and the country.’ According to the information published 
by the official Xinhua News Agency, the politburo appears to meet each month. In the 
meeting held in February 2006, the Politburo discussed the draft of government report 
prepared by the State Council for the submission to the National People’s Congress. 
In the meeting held in March 2006, the Politburo studied the issues with respect to the 
development of central China. In June’s meeting, the Politburo also decided the date 
of the upcoming meeting of the Central Committee and other important economic 
issues (CPC, 2006d). The most powerful layer of the politburo is its standing 
committee with nine members at present. Among the standing committee members,
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one is selected by the Central Committee as the General Secretary who convenes the 
meetings of the politburo and its standing committee and presides over the works of 
the Secretariat, a working and implementation body of the politburo. Under the 
current practice, the general secretary of the CPC concurrently acts as the state 
president. The members of the politburo and its standing committee are the leaders of 
the party; or strictly speaking, they are the institutional leaders whose political 
influences are assumed to diminish after stepping down from the official positions. 
The term ‘institutional leaders’ is used to distinguish these leaders from ‘preeminent 
leaders’. The preeminent leaders like Deng Xiao Ping, Chen Yun, who captured the 
political power from their contributions to the communist revolution and the founding 
of socialist China, possessed life-long political influences whether or not they were in 
the official positions. Lieberthal and Oksenberg (1988) described that the core tasks of 
the preeminent leaders included the personnel appointment at the highest levels, the 
enunciation of ideological principles and identification of primary tasks o f the nation. 
Since the decease of Deng Xiao Ping and Chen Yun, the collective leadership of the 
politburo and its standing committee has replaced the roles of preeminent leader.
5.2.2.2. The National People’s Congress -  The State Power Organ
The Chinese state constitution (National People’s Congress, 2004) affirms that 
the PRC is a socialist and unitary nation. According to the state constitution, the 
National People’s Congress (NPC) is the highest organ of state power in China. The 
NPC is mainly responsible for law-making, election and removal of state leaders and 
overseeing the government. Any rule or regulation in the form of law must be 
legislated by the NPC; the central government -  State Council and provincial people’s 
congresses only can enact the ordinances, the rules with the lower legal status than the 
law. The rules with the lowest legal status are the provisional methods or
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administrative methods issued by the central ministries and administrations under 
their respective administrative functions (source: interviews).
5.2.2.3. The State Council -  The Central Government of China
The executive power of China’s political system is vested in the State Council 
that resembles the cabinet of Western pluralist political polity (Shirk, 1993; interview). 
The Chinese State Constitution empowers the State Council as the Central People’s 
Government to exercise as the ‘highest executive organ’ of state power and highest 
administrative organ. The State Council is authorized by the constitution to submit the 
law bills to the NPC, to formulate the administrative measures in accordance with the 
laws, to exercise the overall leadership and direction in state administration and to 
oversee the local governments. In theory, the State Council is responsible to the NPC 
or its Standing Committee. In practice, it is responsible to both the CPC Central 
Committee and the NPC, and implements the decisions made by CPC and laws 
enacted by the NPC (National People’s Congress, 2004; Saich, 2004).
The leadership of the State Council consists of the Premier, Vice-Premiers, State 
Councillors (equivalent to Vice Premier) and Secretary-General. Its memberships 
comprise the leadership (i.e. aforesaid four positions), commissions, ministries, 
central bank, state auditing office, offices of designated affairs, state administrations, 
non-executive organizations and non-permanent coordinating committee on top of all 
government agencies. The Premier assumes the overall leadership and responsibility. 
The central government agencies in the State Council and local governments are all 
responsible and accountable to the State Council (State Council, 1997; National 
People’s Congress, 2004). The policy directions, significant decisions and rules made 
by the central government agencies should obtain the approval of State Council.
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Normally, each Vice-Premier or State Councillor is assigned with a supervision 
portfolio covering the related agencies. For example, the supervision portfolio of 
present Vice-Premier Wu Yi covers tourism.
From the role-performing perspective, there are three kinds of government 
agencies under State Council -  comprehensive agencies, sectoral or functional 
agencies and think tanks (Yu, et, al, 2005). The comprehensive government agencies 
have the policy and administrative responsibilities on the entire economy and society. 
After the administrative re-structuring in 1998 and 2003, the comprehensive 
government agencies currently remain at five, such as the National Development and 
Reform Commission, Ministry of Finance, State Ethnic Affairs Commission etc. The 
economic sectoral or functional government agencies are responsible for 
policy-making and administration for a socioeconomic sector or a functional area of 
state affairs. For examples, education is a functional area of state affairs; the Ministry 
of Education is a functional government agency in charge for the state education. 
Ministry of Agriculture is an economic sectoral ministry responsible for China’s 
agrarian development. Since the government is now transforming its functions for 
gearing to the market economy, the number of economic sectoral agencies greatly 
reduced. The newly-established (e.g. the Ministry of Information Industry) or 
enduring agencies (Ministry of Railways, Civil Aviation Administration of China, 
China National Tourism Administration) of such kind reflect their national 
significance at varying levels. Apart from the aforesaid government agencies 
performing the administrative or executive function, the State Council also establishes 
some think tanks to conduct studies and provide advice for government, such as The 
Development Research Center, The Chinese Academy of Sciences, The Chinese 
Academy of Social Science and The Chinese Academy of Engineering. These think
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tanks are the non-executive government organizations directly under the jurisdiction 
of the State Council. For example, the Development Research Center endeavours to 
provide the policy proposals to government.
From the perspective of hierarchical tier and bureaucratic rank, the government 
agencies under the State Council can be classified into four bureaucratic levels. At the 
top, they are the supra-ministerial comprehensive agencies. The comprehensive 
agencies usually refer to the commissions (weiyuanhui), except for the Ministry of 
Finance. The commissions enjoy a higher bureaucratic rank than the ministries and 
have the authority over them, albeit their authority is not final and the ministries can 
bring controversial and unresolved issues to state councillor or vice-premier for 
judgment. In the meantime, the ministries also can bargain with the commissions. 
Below the comprehensive agencies, they are the line ministries (bu), central banks 
and national auditing office. The government agencies at these two bureaucratic 
levels are the constituent organizations of State Council. The establishment, 
restructuring or removal of these agencies together with the change of headships 
should be approved by the NPC or its Standing Committee. The leadership, 
commissions, ministries, central bank and national auditing office form the plenum 
meeting of State Council to discuss the significant issues and make the decisions. The 
third-tier government agencies are the offices responsible for the designated affairs, 
state administrations and non-executive organizations that are all directly under the 
State Council, the bureaucratic ranks of third-tie agencies vary from ministry grade to 
vice-ministry grade. For an instance, CNTA is a state administration responsible for 
tourism directly under State Council at the vice-ministry rank. The fourth-tier 
agencies are the state administrations supervised by the commissions or ministries, 
instead of the direct jurisdiction of State Council. The creation, re-organization and
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abolishment of these two tiers agencies are at the discretion of State Council. These 
government agencies are not statutory members of plenum; they are invited to attend 
when appropriate (Lieberthal, 1995 & 2004; Shirk, 1993; State Council, 1997 & 
2005).
In China, every organization and official in the state sector is assigned with a 
bureaucratic rank. The state sector of China comprises the CPC organs, government 
agencies, non-executive government bodies, government sponsored public and social 
organizations, state-owned enterprises, residential communities and even the religious 
parties. The bureaucratic ranks consist of leaders (with different grades such as 
top-tier leader and second-tier leader), supra-ministry, ministry, vice-ministry, bureau, 
division and section (the lowest rank) and cover both the centre and locales. For 
example, central ministries have the same bureaucratic rank as the provinces -  the 
ministry rank; the minister in the central government is equivalent to the party 
secretary or governor of a province. The rank of bureaus or departments within the 
ministries is equivalent to the departments of a provincial government, and so on. 
‘Where you stand is where you sit’ is a salient attribute of the Chinese bureaucratic 
politics (Shirk, 1993). The higher hierarchical tier or higher bureaucratic rank of a 
government agency, the higher will be the stature and the more will be leverage and 
bargaining power in the policy-making process. The Agencies with the equal rank and 
in the same hierarchical level normally possess equal bargaining power, unless they or 
their leaders have the other political resources.
5.2.3. Local State Power and Governments
China adopts the unitary polity without the constitutional separation of political 
power between centre and locales. The local political power is delegated from the
218
state, i.e. the centre. The administrative divisions of territories are 22 provinces 
(including Taiwan), 5 autonomous regions, 4 municipalities (Beijing, Tianjin, 
Shanghai and Chongqing) and 2 special administrative regions (Hong Kong and 
Macao), which are all at the same bureaucratic rank equivalent to the ministry of 
central government. Under these province-equivalent administrative regions, there are 
three-level political and administrative powers -  cities, counties, districts and 
townships. The more complicated level lies at the cities, which bureaucratic ranks 
vary in accordance with their sizes and importance (Lieberthal, 2004). Normally, the 
capital city of a province (e.g. Hangzhou City of Zhejiang Province in Eastern China) 
is graded at the vice-ministry rank, cities with high economic importance such as 
SEZs (e.g. Shenzhen, Xianmen) enjoyed the higher bureaucratic rank than other cities. 
The local people’s congresses are the local organs of state power at the different 
administrative level. The local people’s congresses at the provincial level are 
authorized by the NPC to formulate the local regulation or ordinance as the equal 
legal status as those promulgated by the State Council.
The local governments elected by the local people’s congresses at different levels 
are responsible to both the congresses at the same level and to the next higher local 
governments, and is ultimately subordinate and accountable to the State Council 
(National People’s Congress, 2004). For example, Shenzhen is a city under the 
jurisdiction of Guangdong Province. Shenzhen People’s Government is responsible to 
both the Shenzhen People’s Congress and Guangdong Provincial Government. And, 
Guangdong Provincial Government is responsible to the Guangdong People’s 
Congress and to the State Council -  the ultimate source of China’s executive 
authority.
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In fact, the centre and locales are in the matrix of supervisory and reporting lines. 
The local government departments obey the rules and receive the instructions from 
the respective central government agencies, they are rather responsible and 
accountable to the local governments. The local governments are in theory 
responsible to the local people’s congress, since they are elected by the congress; but, 
they should also be accountable to the next higher level local governments (e.g. 
provincial governments) since the state power is delegated from central government 
to local governments. More importantly, all local governments are ultimately 
accountable to the respective party committees which report to the higher level party 
committees. The provincial party committees, the highest local party organizations, 
report to the party center, provided that China’s political system pertains to the 
party-state or party-government structure. In fact, the party secretaries of four 
municipalities and some important provinces such as Guangdong, Hubei are 
concurrently the members of the politburo (Xinhua News Agency, 2006c). Under such 
complicated central-local relationships of Chinese political system, neither the 
provincial leaders (party secretaries) nor the central ministers (concurrently serving as 
the head of party group in the ministries) has the final say on the controversial or key 
issues. Such dilemma eventually brings the issues to the apex of political power -  the 
politburo and its standing committee of the CPC for final decision, even though the 
decision-making authorities have been decentralized to locales greatly (Lieberthal, 
2004; Holbig, 2004).
5.3. Conclusion
This Chapter reviews and examines the evolution of China post 1949, 
particularly about China’s transition and transformation from a planned economy 
model to a market economy model post 1978, and introduces China’s political and
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administrative system. In general, China’s state development model reversed from the 
utopian and revolutionary socialism in the Mao Ze-Dong’ era (1949 -  1976) to the 
pragmatic and evolutionary socialism with the focus on the economic modernization 
in Deng Xiao Ping’s era (1978 -  1997) and transformed to the developmental, 
humanistic and public socialism emphasizing on the comprehensive and coordinated 
development in the collective leadership era (1997 -  present). China transformed to a 
market economy through three cycles characterized by the thrusts of intensified 
marketization. Under Deng Xiao Ping’s reform logic, China’s party-lead-state 
political structure remained fundamentally intact in the reform era, whereas the 
administrative and centre-locale systems have undergone the remarkable change. This 
chapter serves as a general background and context in inquiring China’s national 
tourism policy-making process that is presented in the forthcoming two chapters.
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3CHAPTER SIX -  ACTORS AND MECHANISM 
OF THE NATIONAL TOURISM POLICY-MAKING PROCESS
"Policies are shaped by the bargaining arena within which they are deliberated”
- Shirk’s Political Logic o f Economic Reform in China (1993: p. 92)
“Where you stand is where you sit”
- Shirk’s Political Logic o f Economic Reform in China (1993: p. 99)
Based on the analysis and interpretation of interview information and 
government/official documents through applying the conceptual framework, the 
research results of this study are presented in two chapters. Chapter Six examines the 
roles of various tourism policy actors in the tourism policy community and the 
institutional arrangements that prescribe their role. Chapter Seven examines the 
historical evolution of the national tourism policy-making in China post 1978 under 
the transitional setting and explores the factors that have influenced China’s national 
tourism policy-making. The analysis is rooted in Chapter Five that provided a general 
setting in understanding of China’s national tourism policy-making process.
As enlightened by the conceptual framework, the policy actors stand at the core 
in the tourism policy-making process. This understanding has been supported by both 
the public policy and tourism policy literature (e.g. Lindblom, 1980 & 1993; Elliot, 
1997), because policy is formulated and implemented by them through identifying 
and transmitting problems and opportunities in the environment, interpreting ideology 
and values, expressing and protecting their interests, and exercising their authority 
and power. Therefore, this study used a separate chapter to describe the roles of
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China's tourism policy actors in the national tourism policy-making process. The 
conceptual framework further suggests that the tourism policy-making involved 
numerous actors due to the multi-faceted nature of the tourism industry and the policy 
actors perform the roles of policy-oriented learning and coordination during the 
tourism policy-making process. In this study, policy-oriented learning refers to the 
intended or unintended activities undertaken by the policy actors to comprehend a set 
of policy factors in relation to the tourism policy-making. Conceiving the fact that 
different policy actors usually have different beliefs and interests, leading to the 
different outcomes of policy-oriented learning; coordination is deemed necessary for 
consensus building. It is conceptualized that the policy-oriented learning and 
coordination is carried out in the tourism policy community whose memberships 
comprise the key organizations and actors who participate in policy and who are 
continually in touch with and talking to each other about tourism issues. How these 
policy actors proceed with the coordination is prescribed by the institutional 
arrangements for policy-making.
The following parts of this chapter apply the aforesaid concepts in understanding 
the roles of tourism policy actors in China’s national tourism policy-making. But it 
should be noted that the policy-oriented learning and coordination pertain to the 
internal landscape of the government machine, the data collected were rather limited. 
Therefore, the examination made by this study is an exploratory attempt.
6.1. Overview
National tourism policy-making in China is a context resembling what Heclo 
(1974) argued that government not only has ‘power’, meaning that policy is
—o
determined by the exercise of power; but also through ‘puzzle’, meaning that
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policy-making is a form of collective puzzlement on the behalf of society. ‘Puzzle’ 
and ‘power’ are linked together in nature. Thus, the national tourism policy-making 
process in China is a continuing process of policy-oriented learning and coordination 
undertaken by the tourism policy actors, especially the members of tourism policy 
community. Tourism policy-making in China is a collective understanding of the 
tourism policy actors towards various policy factors such as ideology, environment, 
institutions, authority, values and interests. For an example, Interviewee A commented 
‘China’s tourism policy-making is a trial and error process; it is a learning process 
such as the formulation of ‘hotel star-rating programme’. He further remarked ‘our 
primary task is to study the circumstances in our industry.’ The outcomes of 
policy-oriented learning are the policy initiatives.
Coordination includes bargaining, negotiation and cooperation activities. 
Coordination frequently occurs because the structure of authority in deciding tourism 
policy is fragmented, and the tourism policy actors differ in their understanding 
towards the development of tourism. Lieberthal and Oksenberg (1988) identified that 
the structural arrangement of authority in determining a sector policy in China was 
fragmented in nature. The wide-ranging nature of the tourism industry intensifies the 
fragmented structure of authority. In consequence, as the primary responsible 
government agency for tourism, the China National Tourism Administration is 
required to coordinate with almost all the government agencies within the State 
Council in the tourism policy-making process.
6.2. Policy-Oriented Learning and Coordination in the Tourism Policy 
Community
This section examines how policy-oriented learning and coordination proceeds in
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the tourism policy community, which consist of both the official and unofficial 
members. The official members comprise the leaders, responsible government 
agencies for tourism, local governments, policy consultants. The unofficial members 
mainly refer to tourism enterprises and tourism industry associations.
6.2.1. Leaders
As reviewed in Chapter Five, the leaders in China include both the Party (CPC) 
and state leaders. The leaders of the CPC are the General Secretary and members of 
the Political Bureau, while the state leaders comprise the President, Chairman and 
Vice Chairman of the NPC, Premier, Vice Premiers and State Councilors of the State 
Council. Among these leaders, the Vice-Premier or State Councilor responsible for 
tourism exercises direct leadership on the development of tourism. Since 1978, all 
Chinese leaders have favoured and emphasized the development of tourism, because 
they gradually understood that tourism played an increasingly important role in 
China’s socioeconomic development. Interviewee A remarked ‘our every premier 
emphasized the development of tourism.’ The leaders possessed a profound and 
pervasive influence on the tourism policy-oriented learning and coordination.
Generally, the leaders are the most influential policy-oriented learners. Unlike 
the responsible agencies for tourism such as the China National Tourism 
Administration (CNTA), who need to coordinate policy initiatives with other agencies 
involved, the policy initiative from the leaders can directly become the policy 
decisions and actions in most cases.
A notable example was the change in the tourism policy paradigm from politics 
to economics. When the ideology shifted to ‘pragmatism’ and ‘economic
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development’ in 1978, the serious shortage of foreign exchange motivated the new 
Chinese leadership to consider international tourism as a foreign exchange earner. The 
rich tourism resources in China and restoration of diplomatic relationships with the 
majority of Western countries also convinced the Chinese leaders that China 
possessed the required conditions to develop international tourism. Two top leaders 
Deng Xiao-Ping and Chen Yun called for developing tourism as an economic activity. 
Deng and Chen had dominant influence in the Party and government, their joint 
initiative was immediately implemented. For example, the organizational goal of the 
Bureau of Travel and Tourism of China (BTTC or BTT) (the forerunner of CNTA) 
changed from political reception to profit making (foreign exchange), and the 
guesthouses and tour buses were allocated to BTTC for receiving a large influx of 
foreign tourists.
In 1998, Premier Zhu Rong-Ji (Premiership tenure: 1998 -  2003) visited the 
Xinjiang Autonomous Administrative Region. The Xinjiang Autonomous 
Administrative Region locates in Northwestern China where Uygur ethnic people 
mainly reside there. The year 1998 was the year when the Chinese government 
commenced to launch the ‘Development of Central and Western China Campaign’. 
On the basis of its less-developed socioeconomic conditions and rich tourism 
resources, he urged the local leaders to develop tourism with a great emphasis and 
effort. Zhu’s initiative directly became the decision and action, as the Ministry of 
Finance immediately provided RMB$ 50 million of financial support for tourism, and 
the General Administration of Customs also offered Xin-Jiang tariff-free privileges to 
import 300 tour buses. Interviewee A disclosed that ‘Premier Zhu especially designed 
a tourist route for Xinjiang that has been called Zhu Rongji Tourist Route.’
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When CNTA and other government agencies concerned differ in the results from 
the policy-oriented learning, the leaders are the final decision-makers in the 
coordination.
6.2.2. Government Agencies Responsible for Tourism
The responsible central government agencies for tourism include CNTA, 
macro-management commissions and ministries, sector ministries and agencies.
6.2.2.I. China National Tourism Administration (CNTA)
The China National Tourism Administration (CNTA) is the government agency 
directly responsible to the State Council for tourism policy-making, development and 
administration in China. Currently, the top organizational goal of CNTA is to nurture 
tourism as a key industry in the national economy.
Historical Development
According to the Chronological Record of The Events in China’s Tourism 
Development published by CNTA in 1995 (CNTA, 1995b), the forerunners of CNTA 
were the Bureau of Travel and Tourism of China (BTTC) and State General 
Administration of Travel and Tourism (SGATT). The BTTC was established in 1964 
to manage China International Travel Services (CITS); CITS was responsible for 
receiving invited guests and international tourists. Actually, BTTC and CITS formed 
one organization in terms of goals and staff establishment, and the goals of BTTC and 
CITS were identical. Travel and tourism was a kind of political reception, and the 
operation of travel services was not aimed at profit making. BTTC and CITS shared 
the same set of staff, the head of BTTC was also the general manager of CITS, and 
BTTC was directly involved in the operation of travel services. During the period of
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the Cultural Revolution, the leftist leaders held hostile attitudes towards travel 
services, and tourist arrivals and travel services were suspended. After the end of the 
Cultural Revolution, the new Chinese leadership led by Deng Xiao-Ping decided to 
develop tourism as an economic activity, and the structural change of BTTC 
commenced. In 1978, BTTC was renamed the State General Administration of Travel 
and Tourism (SGATT), which was released from the administration of the Ministry of 
Foreign Affairs and placed directly under the jurisdiction of the State Council. In 1982, 
CITS was formally separated from SGATT, indicating that SGATT was no longer 
involved in the direction operation of travel services. In the same year, SGATT was 
renamed the China National Tourism Administration (CNTA) (CNTA, 1995b).
Role of CNTA in National Tourism Policy-Making Process
CNTA plays the role as the primary and principal tourism policy initiator, as the 
authority to exercise tourism policy-making and tourism administration is jointly 
shared by other tourism-related agencies. It appears that except for the marketing 
strategies, CNTA cannot independently make decisions on the policy initiatives, all 
CNTA can do is to propose a policy initiative, and then continuously coordinate with 
the other agencies concerned. Interviewee A pointed out:
“The promotional campaign should be the only one that we (CNTA) can decide 
independently and does not need the coordination with other government agencies. ’’
For example, National Development and Reform Commission (NDRC) is responsible 
for formulating annual, medium and long-term economic and social development 
plans. In order to be incorporated into the national plans, the tourism plans should be 
accepted by NDRC. Yet, this difficulty seems not to dilute the commitment of CNTA
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to the development of tourism. In fact, CNTA is a proactive policy-oriented learner 
and coordinator through policy studies, policy discussion seminars and conferences.
Policy-Oriented Learning
Generally, any tourism policy initiative originates from the identification of a 
problem, issue and opportunity in development of tourism. Interviewee A provided 
the following comments:
“Our policy initiatives basically arise from two origins. First, we need to learn the 
realities, we need to understand the real needs o f our industry. Second, we will make 
reference to the international practices. ”
The departments within CNTA such as the Policy and Legal Department (previously 
called Department of Policy and Law), Industry Management Department (previously 
called Department of Travel Agency and Hotel Management) frequently send teams 
of staff to local tourism bureaus and tourism enterprises to find out the problems and 
issues. Generally, the tourism industry associations in China do not function well. 
Most of these associations, to a large extent, act as advisers to CNTA or local tourism 
bureaus, and their leaders are mainly the present and/or retired senior officials of 
CNTA and local tourism bureaus. As the industry associations are unable to act as the 
communication channel between government and industry, the task of problem 
identification is shouldered by CNTA.
When problems, issues and opportunities are identified, CNTA normally makes 
reference to international practices or the practices in other countries for the solution. 
For example, when the mismatch between hotel facilities and hotel service quality (i.e. 
luxury hotel but with poor service quality) was identified, CNTA followed the
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international market practice of hotels -  the ‘star-rating’ and drafted the ‘Regulations 
on the Star Standard and Star-Rating of Tourist Hotels of PRC’. When a policy 
proposal is drafted, it is sent to the senior management meeting including the 
director-general, vice director-general and departmental directors for discussion and 
approval. Most importantly, not only does the policy-oriented learning have the 
specific policy decisions formulated, but also enables the evolution of the tourism 
policy paradigm. In the mid-1990s, CNTA conducted a project to study the role of 
tourism in the economic development in the less developed regions, and concluded 
that the development of tourism can enhance the economic growth in these regions, as 
they normally possess a least-polluted natural environment. This conclusion served as 
an important point to justify the policy initiative that tourism was an important means 
for economic development.
Coordination
Besides policy research, meeting, seminars and conference are also the tools of 
policy-oriented learning. And, they are also important coordination instruments.
Tourism policy decisions formulated by the CNTA would be ineffective, unless 
they can be implemented well at the local level, as the local tourism bureaus are not 
under the jurisdiction of CNTA. Negotiation with the local tourism bureaus is one of 
the most important steps of coordination. The National Tourism Works Conference 
convened by the CNTA, is a significant arena and a crucial procedure for the national 
tourism policy-making. The participants of this conference mainly include the 
vice-premier whose portfolios cover tourism, director-general, deputy 
director-generals, departmental directors of CNTA and directors of local tourism 
bureaus. Sometimes, the governors of the large tourist provinces are also invited.
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Almost all policy decisions are discussed and made in this conference. Interviewee A 
disclosed:
“National Tourism Works Conference is a decision-making conference. Every central 
government agency convenes the national works conference in their respective policy 
areas annually This is a routine practice. Almost all decisions are made in the 
National Tourism Works Conference. ”
Except for the market strategies, almost all tourism policy decisions initiated by 
CNTA involve other government agencies, and coordination with these agencies play 
a decisive role. Interviewee A indicated
“We (CNTA) have working relationships with thirty government agencies in the State 
Council, different opinions usually occur and the degree o f difficulty in coordination is 
very high. We (CNTA and government agencies concerned) often negotiate together; 
some policy issues are put forward by them (government agencies concerned) 
whereas some are proposed by us (CNTA)’’.
Most importantly, the coordination can build up the tourism policy paradigm. For 
example, the consensus, which recognized tourism as an important means of the 
economic development, was reached through the coordination between CNTA, SDPC 
and MoF. However, when a major division or dispute occurs in the coordination, the 
final decision-maker will be the vice-premier whose portfolio covering for tourism 
and Vice-Premiers for other portfolios related to tourism. Currently, the vice-premier 
whose portfolio covers tourism is Wu Yi, a member of the politburo of the CPC. 
Interviewee A described the coordination arrangement:
“We will put forward the policy initiatives for the discussion and decision o f CNTA’s 
senior management. Upon the decision being made at the CNTA, we will start to
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proceed. We will try to coordinate when there is any different view occurring in other 
government agencies in relation to the policy initiative. If our coordination does not 
work, we will request the General Office o f the State Council to coordinate. If it is not 
workable, the issues will be brought forward to the vice-premier(s) for final decision. ’’
6.2.2.2. Macro-Management Government Agencies
The comprehensive government agencies in the State Council perform the 
overview and control role in the economic and social development. These agencies 
include the NDRC and MoR
National Development and Reform Commission (NDRC)
Besides the CNTA, the NDRC plays the most important role in determining 
tourism policy.
The Historical development of the NDRC
The forerunners of NDRC are the State Planning Commission (SPC) and State 
Development Planning Commission (SDPC) respectively. SPC was established in 
1952 to manage China’s planned economy. Between the date of its establishment and 
1992, the planned-economy ideology dominated the thinking of SPC in initiating and 
formulating economic and social policy for China. During the past four-decades, the 
influence of the planned economy ideology was pervasive, and this gave the SPC the 
most influential standing among the government agencies in determining economic 
and social affairs. So, the SPC played the key and all-round role in managing the 
economy of China (Lieberthal & Oksenberg, 1988), particularly through the drafting 
of the five-year and the annual national economic plan.
The SPC was renamed SDPC in 1998 and NDRC in 2003, reflecting that the
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central master plan gave way to the market mechanism in developing the national 
economy. This change addressed a fact that social and economic development was no 
longer placed under the absolute control of the central plan, but rather the plan was to 
guide their development. Although the market economy ideology has been built up, 
the NDRC still plays the crucial role in managing the economy. Generally, it is mainly 
responsible for macro-controlling and adjusting the national economy through 
formulating annual, mid and long-term economic and social plans, and major 
economic and social policies (Hong Kong Commercial Daily, 1997).
Role of the NDRC in National Tourism Policy-Making Process
According to Interviewee A and Interviewee C. the Division of Life Quality, 
Department of Social Development within the NDRC is the main responsible body for 
tourism policy-making and coordination. NDRC is involved in four areas of tourism 
policy-making. Foremost, as tourism is an integrative industry and its development 
rests with the supports from many economic and social activities, it is a requisite for 
the NDRC to balance the development of tourism with other economic and social 
sectors such as the transportation, aviation, etc.. For example, if the goal of tourist 
arrivals set in the tourism development plan is beyond the capacity of the 
transportation sector, NDRC needs to coordinate with CNTA and the responsible 
transportation agencies. Second, the NDRC is responsible for the formulation of key 
tourism policy decisions together with CNTA such as positioning tourism in the 
national economy. The NDRC is also in charge of reviewing and approving tourism 
projects (e.g. hotels and theme parks), for investment exceeding RMB$ 100 million. 
Furthermore, although pricing is decentralized to the individual enterprises, the prices 
of state-level attractions are regulated by the NDRC and the CNTA.
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In fact, neither CNTA nor NDRC put forward tourism policy initiatives in these 
four areas independently, but rather frequently coordinate with each other, together 
with the Ministry of Finance (MoF), as any tourism policy initiative requires the 
support from fiscal policy. As a comprehensive economic-managing agency, which 
looks after the long-term and overall interests of China, the NDRC is required to 
study the economic and social issues from a broad, long-term and strategic 
perspective. This means that policy-oriented learning in tourism conducted by the 
NDRC should be based on the entire economic and social circumstances. This is a 
more extensive and in-depth approach. Generally, the NDRC has been supportive of 
the development of tourism since 1978. Yet, the degree of its support varied in 
accordance with changes in ideological orthodoxies and socioeconomic conditions. At 
present, the market economy ideology requires the government to place emphasis on 
the demand side of the economy. Stimulating and satisfying the demand has become 
the new instrument of government to develop the national economy. What China 
confronts now is the insufficiency in aggregate demand, sharp increase in 
unemployment, and imbalanced development between the regions. Over the past two 
decades, the development of tourism has exerted its strength and potentials in 
generating income, creating employment and promoting regional economic 
development. Through a number of policy discussion seminars and joint policy 
research studies, the SDPC, CNTA and MoF have recognized that development of 
both the international and domestic tourism are important means to stimulate the 
national economy. In early 1999, the State Council accepted their joint policy 
recommendation to position tourism as ‘a new growth pole of the national economy’, 
indicating that tourism has been formally positioned into the national economy.
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Ministry of Finance
Also as a comprehensive government agency, the Ministry of Finance (MoF) is 
responsible for formulating fiscal policy such as the budget and taxation [Hong Kong 
Commercial Daily, 1997]. CNTA needs to coordinate with MoF in preparing its 
annual budget. The expenditure of CNTA usually comes from two sources -  state 
funds and a fixed portion from the airport tax (RMB$ 20). The latter is mainly 
allocated for tourism marketing. Like NDRC, the MoF also had a good grasp of the 
socioeconomic circumstances in China, and is also an active supporter to positioning 
tourism in the national economy. Within the MoF, the Foreign Investment and 
Tourism Division, External Finance Department is the main responsible section for 
tourism. MoF has formulated an ‘active fiscal policy for tourism’ to enhance its 
development, which increased the funds of CNTA sharply from RMB$ 60 million in 
1992 to RMB$ 200 million in 2005 approximately. Furthermore, the MoF also 
transferred the management of marketing fund to CNTA in 2003.
The slight division in opinions between MoF and CNTA lay in promotional 
expenditure. In fact, a few government agencies are involved in the promotional 
activities, so the MoF did not understand the importance of government promotion in 
tourism. Second, the Ministry has authority to oversee whether the fees charged by 
the government agencies are valid or not. For example, the ‘Regulations on Quality 
Service Guarantee Funds of Travel Agencies’ initiated by CNTA involved fee 
charging. So CNTA needed to coordinate with the MOF on this matter.
6.2.2.3. Sector Ministries and Agencies
Unlike comprehensive agencies, sector agencies manage a sector of political, 
economic and social activity of a nation. The policy-oriented learning undertaking by
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these ministries aimed at convincing whether the tourism policy initiatives are in line 
with or contrary to the objectives and interests of their respective sectors.
Ministry of Foreign Affairs
Ranked as the first constituent ministry in the Chinese cabinet, the Ministry of 
Foreign Affairs (MoFA) is in charge of China’s diplomatic affairs and the 
implementation state foreign policy. The MoFA is generally involved in two areas of 
the national tourism policy-making and administration. The first area lays in the visa 
grant for China’s international travel agencies (i.e. travel agencies in China can run 
the international travel services). The CNTA shall provide the MoFA with an updated 
list of China’s international travel agencies for every six months. The MoFA then 
copies this list to the Chinese embassies and consulates in foreign nations. The 
Chinese embassies and consulates will grant the visas to foreign tourists who join the 
tours offered by China’s international travel agencies on the list.
The second area that the MoFA participates is the negotiation with the CNTA on 
opening China’s outbound market to foreign countries. Until now, the Chinese people 
only can join the organized tours offered by China's international travel agencies to 
the designated travel destinations for the sole purpose of leisure and recreation. These 
designated travel destinations is officially called the approved travel destinations; in 
another words, they are approved by the Chinese government as the designated travel 
destinations for Chinese people. Foreseeing the tremendous potential in China’s 
outbound market, a number of developing and developed nations compete for 
becoming the approved travel destinations. During the bilateral negotiation, the MoFA 
usually takes China's national interests and foreign policy direction into consideration 
-  such as supporting 'One China' stance, recognition of China as a country with the
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complete market economy status, etc. Thus, from the perspective of the MoFA, the 
negotiation of approved travel destinations is considered as a continuation of China's 
diplomatic affairs.
Civil Aviation Administration of China
The Civil Aviation Administration of China (CAAC) is the organization 
responsible for the civil aviation affairs. Because of the limited capacity of aviation 
infrastructure, it was a key factor restricting the development of tourism and there was 
need for a coordinating mechanism to be established between CNTA and CAAC in 
the 1990s. Based on this mechanism, CNTA reported tourist flow information to 
CAAC, and CAAC then took the appropriate measures to satisfy the demand. These 
measures included the increase in the international and domestic flights and 
coordination in the air traffic. The capacity of aviation expanded quickly in the late 
1990s and basically satisfied tourist travel demand. Eventually the function of this 
coordinating mechanism was disbanded. Generally, CAAC is supportive of the 
development of tourism, in understanding that tourism development will further the 
development of civil aviation. For example, CAAC offered a considerable amount of 
free air tickets to invited guests and international buyers to attend the China 
International Tourism Expos held by CNTA.
Ministry of Education
The Ministry of Education (MoE) takes charge of policy-making and 
administration for state education. The MoE can decide the status of tourism 
education in the state education domain. At present, the MoE regards tourism 
education as the ‘Second Tier Education Program’, indicating that tourism would not 
be qualified for doctoral level study directly. The study of doctoral programme in
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tourism could only be affiliated or registered under the main disciplines such as 
management, economics and geography. This undoubtedly affects the status of 
tourism in the education realm. In addition, provision of a degree programme in 
tourism by a higher education institution should obtain the approval of MoE, on the 
basis of the support from the CNTA. Whereas, the offer of a sub-degree programme in 
tourism is in the discretion of an education institution.
State General Administration of Quality Supervision, Inspection and Quarantine
The State General Administration of Quality Supervision, Inspection and 
Quarantine (SGAQSIQ) is responsible for formulating state-level standards for 
product and service quality and supervision of its implementation. Development of 
standards has become more and more important in national tourism policy-making at 
the CNTA side. On the one hand, the CNTA strived to incorporate the tourism sector 
into the Master Catalogue of the Standardization Administration under the jurisdiction 
of SGAQSIQ; on the other hand, CNTA actively formulated a set of the quality 
benchmarks for tourist products and service and upgrade these benchmarks to 
state-level. The incorporation of China’s tourism sector into the aforesaid Master 
Catalogue and the upgrade of tourism benchmarks to the state-level standards should 
be reviewed and approved by the SGAQSIQ. Chapter Seven will discuss this process 
in a much more details.
Ministry of Commerce
The Ministry of Commerce (MoC) is mainly responsible for formulating and 
implementing policies and plans for foreign trade and economic cooperation. The 
MoC together with CNTA review and approve the foreign-invested joint ventures in 
tourism.
238
The remaining agencies are mainly involved in the planning and administration 
of tourism resources such as natural scenic spots and historical heritage sites. These 
agencies include: Ministry of Construction (natural scenic spots); State Forestry 
Administration (national forest parks); State Administration of Religious Affairs 
(temples and churches); and State Administration of Cultural Relics (cultural relics). 
During the Cultural Revolution when profit making was criticized as ‘going on the 
capitalism road’, no one dare to consider the profit-making function of these tourism 
resources. Yet the shift in ideological orthodoxy, which encourages profit making, has 
resulted in revenue seeking becoming an informal objective of many government 
agencies. The State Forestry Administration recently has strong incentive to develop 
forestry tours, because this kind of revenue earned can be retained by the 
Administration, and subsequently allocated for the welfare of its staff. When CNTA 
proposes to plan for the development and administration of these attractions, the 
above agencies concerned may raise objections if they perceive that their objectives 
are affected.
6.2.3. Policy Think Tank
The policy consultants played the pioneer role to initiate the tourism policy 
research, especially the Chinese Academy of Social Sciences (CASS). The CASS is a 
research institution at the ministry rank directly under the administration of the State 
Council. Not only is CASS the top academic institution on the social sciences in 
China, but also it is a key policy think tank to the State Council. Based on its 
academic oriented mission, solid academic foundation and strong research team, 
CASS mainly studies the political, economic and social issues from an academic 
perspective, and is also able to understand these issues from the multiple angles and 
with an adequate depth. Therefore, CASS plays an influential role in helping the State
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Council understand and grasp a wide range of key national issues. Normally, the 
findings and conclusion of research projects conducted by CASS are accepted and 
utilized by the State Council.
Tourism research in China was pioneered by the senior economists of CASS, 
including Yu Guang Yuan and Sun Shang Qing. In 1987, Sun Shang-Qing, the 
Vice-President of CASS organized and coordinated the first tourism policy research 
study, entitled ‘The Strategic Study of the Development of Tourism Economy in 
China’. Its conclusions further developed the tourism policy paradigm by identifying 
the importance of domestic tourism and market-oriented nature of tourism. Currently, 
CASS has a Tourism Research Centre affiliated in the Institute of Finance Trade 
Economics. This Centre is active in conducting tourism development and policy 
studies and holds frequent negotiations with CNTA and the local tourism bureaus.
6.2.4. Local Governments and Local Tourism Bureaus
Local tourism bureaus are directly responsible to local governments for the 
development and administration of tourism in their own regions, and they come under 
the administration of local governments, rather than CNTA. But, local tourism 
bureaus should implement the policy and regulations formulated by CNTA. Local 
governments and local tourism bureaus are the active policy-oriented learners and 
initiators in tourism. Tourism policy-oriented learning undertaken by them is based on 
the environmental circumstances in their respective regions.
When understanding the economic impacts of domestic tourism in promoting 
local economic development, local tourism bureaus demanded a shift of domestic 
tourism policy from a passive and non-supportive role to an active and supportive one.
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The further boom in domestic tourism and its profound economic impact led to 
fundamental change in the local tourism policy in the 1990s. In 1995, a number of 
local government authorities such as Beijing, Shanghai, Jiangsu Province considered 
tourism (mainly referring to domestic tourism) as a key, strategic or pillar industry. 
This compelled the SDPC to review and re-examine the role of tourism in the national 
economy. Besides the domestic tourism policy, the local tourism bureaus, particularly 
the Beijing Tourism Administration, are also important initiators in tourism 
institutional reform and tourism promotion.
6.2.5. Tourism Industry Associations and Tourism Enterprises
Tourism enterprises in China play a passive role, rather than an active one, in the 
tourism policy-making process. The identification of problems, concerns and 
opportunities in the development of tourism, to a large extent, relies on CNTA. The 
main reason is the lack of an effective communication channel between the industry 
and tourism administrations. The industry associations in China like the China 
Tourism Association are normally composed of tourism administrations (i.e. CNTA 
and local tourism bureaus), enterprises and tourism academics with the tourism 
administrations playing the leading role. As mentioned before, their chairmen and 
vice-chairmen are normally current or retired heads and deputy heads of tourism 
administrations. These industry associations act as the advisors to the CNTA and local 
tourism bureaus, and help government agencies promote tourism policy, rather than 
represent industry interests in initiating a tourism policy idea. Moreover, tourism 
enterprises particularly the travel agencies are much self-protected and reluctant to 
share information, such as the problems, issues and opportunities that a travel agency 
currently confronts, with their counterparts. So, even though the China Travel 
Services Association was established by travel agencies and its chairman is also a
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travel agency representative, it still cannot represent the agency interests well.
6.3. Summary
In a conclusion, the national tourism policy-making in China is a policy-oriented 
learning and coordination process undertaken by the tourism policy actors. Tourism 
policy actors in China conduct the policy-oriented learning to understand the 
socioeconomic and tourism environment in order to formulate tourism policy. The 
ideology (e.g. planned economy ideology and market economy ideology), 
organizational values (formal and informal objectives) and interests serve as the prism 
for the policy actors to view and understand the environment. For example, holding 
the development of tourism as the top organizational objective, a study conducted by 
CNTA suggested that the development of tourism, particularly domestic tourism, 
could enhance the economic growth in the less developed regions because these 
regions usually possessed the least-polluted natural environment. Yet, different 
government agencies had different organizational objectives, which led to different 
outcomes of policy-oriented learning. Coordination was required among the 
government agencies involved. For example, unlike CNTA, the comprehensive 
government agencies such as NDRC and MOF are required to study the development 
of tourism from a broader and more comprehensive perspective in order to look after 
the long-term interests of China. So, the policy initiative to position tourism as a ‘new 
growth pole of the national economy’ was the result of coordination between CNTA, 
SDPC and MOF through joint policy research studies and policy discussion seminars.
The concepts of ‘policy-oriented learning’ and ‘coordination’ are well examined 
and addressed in the context of leaders, CNTA and comprehensive government 
agencies. For the sector agencies, this study only can discuss the areas, which they are
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involved in tourism policy-making due to the limited data. Yet, policy-oriented 
learning and coordination will unavoidably occur between CNTA and these sector 
agencies, as each of these agencies has its own organizational objectives and each 
touches one or some areas of tourism policy-making. It is reasonable to conclude that 
their results of policy-oriented learning towards the development of tourism and 
tourism policy issues may be different. Hence coordination is necessary.
Generally speaking, the concepts of 'policy-oriented learning' and 'coordination' 
incorporated in the conceptual framework are useful and appropriate in examining the 
role of policy actors in China’s national tourism policy-making process. They provide 
a more comprehensive understanding of how policy players act in the real world. 
Tourism policy-making process could be viewed as not only a process in which policy 
players wield their power to solve the conflict of values and interests, but also a 
process of collective understanding towards a set of policy factors. In the absence of 
any one of the two above concepts, there will be a gap in understanding the roles of 
tourism policy actors.
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CHAPTER SEVEN -  THE EVOLUTION OF THE NATIONAL 
TOURISM POLICY-MAKING IN CHINA POST 1978
“In the course o f political reform and greater openness, great changes have taken 
place in China’s economic policies. The government discarded its long-standing
closed-door policy and became more open to the outside world. ........  Under the
leadership o f the CPC, the government o f China has shifted its emphasis from 
endless ideological campaigns to concrete economic construction as a way to make 
the country more successful, prosperous, and powerful. As a component o f the 
country’s social and economic development, tourism policies have been adopted in 
line with the general orientation o f the entire nation. ”
- Zhang (2003a: p. 23 -  24)
This chapter examines the historical evolution of the national tourism 
policy-making in China post 1978 under the transitional setting and explores the 
policy factors that have influenced China’s national tourism policy-making through 
applying the conceptual framework. The national tourism policy-making in China was 
viewed as an input-output model of the Chinese ‘tourism policy system’ consisting of 
the tourism policy community and tourism institutions. The inputs are all policy 
factors at the macro, sector, and organizational and individual levels. These policy 
factors interactively coalesced together to shape tourism policy decisions -  the 
outputs of the tourism policy system.
The interactive coalescence of various policy factors manifests itself through the 
policy-oriented learning and coordination undertaken by the various policy actors in 
the tourism policy community. Among all the policy factors, the tourism policy 
paradigm stands at the heart. The Chinese tourism policy paradigm could be
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conceptualized by this study as a set of behavioural beliefs held by the Chinese 
tourism policy actors with respect to national tourism policy-making and tourism 
development in China. It serves as the interpretation framework for the tourism policy 
actors to comprehend the environmental stimulus and enables them to generate the 
meanings that help engender the tourism policy decisions. It is suggested that the 
formation of the Chinese tourism policy paradigm has undergone three distinctive 
historical periods post 1978. The first historical period covered between 1978 and 
1985. This was the transitional period in which the economic function of tourism was 
gradually recognized and the economic oriented tourism policy paradigm was 
gradually formed. The second historical period lasted from 1986 to 1991. This was a 
struggling period. Although it had been realized that tourism was a market and 
consumption-driven activity, a market-oriented tourism policy paradigm could not be 
accepted and formed under China’s planned economy model. The tourism policy 
paradigm saw a partial and incomplete evolution to the market orientation. The third 
historical period commenced from 1992 and has lasted to the present. Under the 
market and humanistic ideological orthodoxies formed in this period, not only being 
nurtured as a key industry in China’s national economy, tourism has also become a 
significant component of China’s political economy of wants-satisfaction system 
being built and played a comprehensive role in China’s political-ideological, 
economic and socio-cultural realms.
7.1. Historical Period One: 1978 -  1985
This was the transitional period when the political and diplomatic conception 
of tourism declined, replaced by a new economic oriented policy paradigm.
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7.1.1. Tourism Policy Paradigm
The shift o f reigning ideological orthodoxies, socioeconomic conditions, China’s 
diplomatic relations and the implementation of Economic Reform and Open-door 
Policy nurtured the platform for the emergence of an economic-oriented tourism 
policy paradigm. Its emergence rested with the initiation of two top leaders Deng 
Xiao Ping and Chen Yun with the support from other leaders.
7.1.1.1. New Ideological Orthodoxies and Environment
The new ideological orthodoxies served as the prism for tourism policy actors to 
conceive the environmental stimulus.
New Reigning Ideological Orthodoxies: Pragmatism and Economic
Modernization
These new reigning ideological orthodoxies are the ultimate impetus for the shift 
from the political conception of tourism to the emergence of an economic oriented 
tourism policy paradigm. It is fair to say that only under the ‘economic development 
and modernization’ orthodoxy, could the economic function of tourism be recognized 
and the economic development of tourism be justified as ‘correct’ and ‘workable’. 
Interviewee E shared his views on the shift of ideological orthodoxy:
“Before 1978, China insisted on the ‘politics-in-command’, all affairs were to serve the 
political purpose. Tourism therefore was also to serve the politics and did not aim to 
derive the economic revenues. After 1978, the political circumstance reversed, the 
emphasis o f government was shifted to the economic development. Change in many 
policies was for the goal o f economic development. ”
Furthermore, the ‘Pragmatism’ orthodoxy directed the Chinese leaders to
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emphasize and explore realities in making practicable policy decisions. The specific 
political and socioeconomic conditions led the Chinese leaders to consider the 
utilization of tourism for economic development, especially earning foreign exchange.
Socioeconomic Conditions
Consideration of tourism as an economic activity was directly related to the acute 
shortage of foreign exchange reserve that had hampered China’s economic 
modernization. Due to the backward and least developed socioeconomic conditions, 
China did not possess the advanced equipments and technology to boost the economic 
development. In order to pursue the economic modernization, China required foreign 
exchange in order to introduce foreign technology and equipments. However, the 
foreign exchange that China reserved was in acute shortage.
“In that time (i.e. initial era o f Economic Reform), the amount o f foreign exchange was 
scarce, the demand for foreign currencies nevertheless was very huge. Almost all 
materials had to be imported. Therefore, the insufficiency o f foreign exchange was 
very severe” (Interviewee A)
Since most equipment and technologies needed to be imported from the 
developed and advanced developing countries, the amount of foreign exchange 
reserves severely fell short of the demand. In 1978, the foreign exchange reserves of 
China totalled US$ 167 million [State Administration of Foreign Exchange (SAFE); 
see Table 7.3]. But in 1980, China’s foreign exchange reserve sharply reduced to US$ 
-1.3 billion. Although the petroleum and textile industries were two traditional 
economic sectors in generating foreign exchange, their earning capacities in filling 
such a huge gap in foreign exchange required were very limited. The Chinese 
leadership expected tourism to become the second largest earner of foreign exchange
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ranking after the energy sector (petroleum and coal), but ahead of the incomes reaped 
from the Special Economic Zones (SEZs) in Guangdong and Fujian provinces (e.g. 
Shenzhen, Shekou in Guangdong Province and Xiamen in Fujian Province) and other 
light industries (CNTA, 1995b).
Table 7.3 Year-End Foreign Exchange Reserve of China 1978 -  2005
Y ear Foreign Exchange Reserve 
(in billion US$)
Y ear Foreign Exchange Reserve 
(in billion US$)
1978 0.167 1992 19.443
1979 0.840 1993 21.199
1980 -1.296 1994 51.620
1981 2.708 1995 73.597
1982 6.986 1996 105.049
1983 8.901 1997 139.890
1984 8.220 1998 144.959
1985 2.644 1999 154.675
1986 2.072 2000 165.574
1987 2.923 2001 212.165
1988 3.372 2002 286.407
1989 5.550 2003 403.251
1990 11.093 2004 609.932
1991 21.712 2005 818.872
Source: SAFE, 2007
Abundant Tourism Resources
Like other developing countries, tourism to some extent was also perceived as a 
‘panacea’ of economic development in the initial stage. China is endowed with 
abundant tourism resources in physical environment and human civilization. China’s 
large territory contains the numerous renowned and beautiful mountains, waters and 
landscape that provide splendid scenery for tourists. With respect to human 
civilization, China boasts one of greatest, longest and continuous civilization in 
recorded history of over five thousand years and is ample in historic, cultural and 
religious relics and heritages, all of which distinguish China from Western civilization. 
These tourism resources have the innate appeal to the international tourists who had 
been not admitted to the country for vacation and recreational travel for around thirty
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years. Tourism was believed as requiring less investment but yielding quick returns 
and therefore was viewed as a ‘short-cut’ and ‘effortless development tool’ for 
generating the foreign exchange. One Chinese leader opined that ‘tourism was an 
industry characterized with less investment, quick rewards, low costs and high profits’ 
(CNTA, 1995b).
The Role of Tourism in the Open-door Policy and Economic Reform
Tourism development is a strategic component of China’s Open-door Policy and 
Economic Reform. In order to convince foreigners of China’s firm standing on 
opening the door, travel permission was extended to all foreigners, rather than invited 
guests and selected tourists only. Restricted areas would also be considered for 
opening to international tourists. According to the Chronological Record of Events in 
China’s Tourism Development published by CNTA in 1995, Deng Xiao Ping when 
meeting the delegates from Pan-America Airlines in October 1978 (CNTA, 1995b: 
p.22) said ‘we should open Lhasa (capital city of Tibet Autonomous Region), 
foreigner will have interest in Lhasa, tourists in Nepal also could come’. Therefore, 
the change of political reception mode was a sheer policy decision and a ‘must’.
More importantly, tourism was envisioned by Deng as an experimental area for 
foreign capital and management expertise. On the same occasion as noted above, 
Deng said to the American guests ‘civil aviation and tourism are worth development, 
we shall utilize the foreign capital to construct more guesthouses’ (CNTA, 1995b: p. 
22). The international tourists usually came from Western World, Japan and other 
advanced developing regions, they demanded the quality facilities and services during 
travel that could not be satisfied by China’s indigenous resources and management 
mode. Utilization of foreign funds and expertise was appropriate and deemed
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necessary for the development of China’s tourism sector. More importantly, unlike the 
light and heavy industries that were highly centralized, tourism used as a political and 
diplomatic vehicle before 1978 had never been a part of China’s planned economy. 
Introduction of foreign investment and management in tourism would not be 
considered ‘strike’ at the existing economic institutions in which public ownership 
predominated. In the meantime, foreign expertise was too advanced to be utilized in 
the least developed rural areas. Deng’s vision on the role of tourism in China’s 
Economic Reform and Open-door Policy was later further elaborated by his keen 
supporter and reformist Vice Premier/State Councillor Gu Mu (the State Councillor is 
equivalent to the rank of Vice Premier. Gu Mu was elected State Councillor by the 
NPC after the State Council’s administrative reform that reduced the number of vice 
premiers). Gu Mu advised the CNTA in March 1983:
“Tourism development should go ahead o f other industries, because the industries 
have become the old frameworks for several decades; whereas, tourism is a young 
industry. Tourism should have a new system at the outset Your reform going ahead of 
others will affect and impel the reforms in other a reas  ” (CNTA, 1995b: p. 44)
Therefore, Interviewee A commented that ‘tourism was a pioneer sector in the 
Economic Reform and Open-door Policy.’ Furthermore, tourism also could serve as a 
window of China for the flow of information and ideas to enhance China’s openness. 
Interviewee A perhaps provided a good summary on the relationships between the 
development of tourism and China’s Economic Reform and Open-door Policy:
“Economic Reform and Open-door Policy provided the fundamental conditions for the 
development o f tourism, tourism development had become its important component 
and further impelled China’s openness’’
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China’s Foreign Relations by 1978
The development of international tourism could not proceed smoothly without 
friendly foreign relationships. The diplomatic relationships of China with the rest of 
world paved the way for the development of international tourism. By 1978, the 
People’s Republic of China had basically returned to the international political arena. 
China resumed its membership in the United Nations in 1971. The foreign relations 
between China and other nations had been restored quickly. Han Nian Long, former 
Vice Foreign Minister, wrote a memorial book entitled ‘China Today: Diplomatic 
Affairs’. According to this book, China almost normalized the diplomatic 
relationships with major Asia Pacific, European and American nations such as Japan, 
Australia, France and United Kingdom, and United States between 1971 and 1978 
(Han, 1994a). These countries were the important source markets of tourists.
7.1.1.2. The Influence of Top Leaders
Since tourism as a political and diplomatic activity lasted for around thirty years, 
the political conception of tourism was deeply rooted the mindset of government 
officials. The Cultural Revolution had just come to end and the pervasive impact of 
‘politics-in-command’ was unlikely to be eliminated in a short run. The change in the 
function of tourism was politically sensitive and controversial. Therefore, the 
economic development of tourism could only be raised by the top leaders. Deng 
Xiao-Ping was a pragmatic and practical Chinese leader with pragmatism in both his 
personal and political attributes, and more importantly, he recognized China’s 
socioeconomic conditions and the international environment that China faced. He 
believed that the development of international tourism could contribute to China’s 
foreign exchange earning. Between late 1978 and early 1979, Deng delivered five 
important speeches consecutively on the economic development of tourism (see Table
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7.4). Generally, Deng’s remarks outlined what he conceived of tourism development. 
He considered that tourism was an economic activity; economic development of 
tourism would contribute to the earning of foreign exchange and economy. Deng said 
‘we should try our great efforts to earn more revenues from tourism’ (2 January 1979). 
The commercial development of tourism should play the foremost function. He 
insisted ‘tourism is able to reap the incomes quickly, why don’t we develop tourism in 
great endeavours?’ (6 January 1979)
Table 7.4 Speeches Delivered by Chinese Leader Deng Xiao-Ping on the
Economic Development of Tourism 1978 -  1979
Date M eeting w ith senior Officials and/or 
foreign Guests
Sum m ary of Key R em arks
1 9 October 
1978
Chief Executive Officer o f Pan 
America Airlines, USA; 
Accompanying by SGATT & CAAC 
senior officials
(1) Civil aviation and tourism is worth 
development.
(2) Adoption o f foreign capital for the 
development o f hotels
2 2 January 
1979
SGATT senior officials (1) The development o f tourism should aims at 
increasing revenue.
(2) Development o f a pool o f talents for tourism 
such as tour guides, interpreters and managerial 
staff.
(3) Developing tourism into a comprehensive 
industry.
3 6 January 
1979
Leaders o f the State Council (1) Tourism can generate income more quickly.
(2) Tourism also can provide employment.
(3) The development o f tourism needs supporting 
facilities such as entertainment.
4 13 January 
1979
Local leaders o f An-Hui Province 
and Hui-Zhou County
(1) Huang-Shan is a good place for the 
development o f tourism, also for profit-making 
(Huangshan is a mountain located in An-Hui 
province, it is renowned natural attraction in 
China).
(2) It is necessary to provide transportation, 
accommodation facilities for foreign tourists.
(3) Improvement in the service quality o f tourism 
employees is very important.
5 15 July 1979 Local leaders o f An-Hui Province and 
Hui-Zhou County
(1) Huang-Shan is a good source for earning 
revenue.
(2) Major efforts should be on service quality.
Source: CNTA, 1995b (interpreted and annotated by the Author)
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Deng Xiao-Ping played the pivotal role in the national tourism policy-making 
and tourism development. Deng held great and pervasive political influence on the 
leadership and bureaucratic layers. His remarks on tourism reverberated among other 
leaders and caught the attention of senior government officials. His speeches not only 
shifted the focus of the government officials on tourism from politics to economics, 
but also were able to put his initiatives into implementation. Interviewee A provided 
the following comments on the impact of Deng’s speeches:
“Deng Xiao Ping’s speeches were the foundation o f China’s tourism development. 
Other leaders had to accept the economic function o f tourism although they might 
disagree or were unable to comprehend well. ”
Nevertheless, Deng did not possess absolute political power like Mao. Mao was 
able to dominate the communist regime and capture the homage of his nation during 
his reigning era. Mao received fewer frontal attacks. All attacks against Mao were 
concealed underground and proceeded under the banner of his dogmas. Macridis 
(1992) indicated that Deng did not dictate the decision-making to the same extent. 
Deng only dominated the decisions at the key moment, such as at dilemmas and 
cross-roads which the party and the nation faced. Therefore, Deng required the 
support from other top leaders on the issues touching the key or controversial 
ideological, political and socioeconomic affairs. Utilization of the economic role of 
tourism that was the part of political and diplomatic affairs actually tied with this 
sphere.
As the second most influential leader, Chen Yun was not only a pragmatic leader, 
but also a financial and economics expert. He played the key role in stabilizing the 
finance and economy in the early period of PRC. His speech on the direction of
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tourism was also seen significant. Consistent with Deng, Chen’s two speeches also 
attached considerable emphasis to the commercial function of tourism. He described 
the development of tourism as an ‘export of attractions’ and this was seen as a 
substantial support to the economic development of tourism (see Table 7.5). He 
remarked:
“We need to emphasize on the development o f tourism. In fact, tourism incomes 
resemble the ‘export o f attractions’ that earned the foreign exchange more quickly 
than the foreign trade. The United Kingdom earned the tourism receipts o f US$ 5.4 
billion annually. We, China, such a vast country, can generate more tourism incomes. ” 
(CNTA, 1995b: p.23)
Furthermore, as both the generalist and economic specialist, Vice-Premier Li Xian 
Nian echoed Deng and Chen’s remarks and consented that tourism was an 
economically beneficial activity. Li was the vice-premier responsible for the daily 
work of the State Council and implementation of leadership’s decisions. Subsequently 
after the delivery of Deng and Chen’s speeches, Li said in a meeting with SGATT 
held in September 1979:
“Tourism can generate the revenues; it is the export o f scenic spots. I concur that 
Comrade Deng’s goal to earn US$ 5 billion could be accomplished.” (CNTA, 1995b:
p.28)
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Table 7.5 Speeches Delivered by Chinese Leader Chen Yun 
on the Economic Development of Tourism 1978 -  1979
Date M eeting/Target Senior Chinese 
Officials or Foreign Guests
Key R em arks
1 10
December
1978
Chen remarked to emphasize on the development o f 
tourism, tourism development was like the ‘export 
o f attractions’.” He further commented that the 
United Kingdom earned US$5.4 billion annually, 
China as such a large country was able to earn more, 
nevertheless, a lot o f works were required.
2 18
September
1979
At the meeting o f Financial and 
Economic Committee, State Council
Chen remarked that foreign exchanges earned from 
tourism was one o f four sources for returning the 
foreign debts
Source: CNTA, 1995b (interpreted and annotated by the Author)
It can be concluded that the emergence of the economic-driven tourism policy 
paradigm should be credited to the collective efforts of the Chinese leadership, 
especially two top leaders Deng and Chen. The Chinese leadership also held the 
overall consensus on the emphasizing the commercial attribute of tourism. This 
seemed to be in line with Richter (1989: p .l4)’s argument that the initial stage of 
tourism development ‘there is often little apparent conflict over policy. Tourism is a 
policy with apparently substantial rewards and few interests to placate or offend.’ 
Since then, tourism in China got rid of the impacts o f the Cultural Revolution and 
commenced to develop as an economic activity.
Furthermore, it had been agreed consistently in the Chinese leadership that the 
development of tourism in China should adhere to Deng Xiao Ping’s Socialism with 
the Chinese Characteristics (as discussed in Chapter Five). In a meeting jointly held 
by the Secretariat of the CPC and the State Council on 19 March 1981, a consensus 
was reached that the development of China’s tourism should go on China’s own road. 
In the National Tourism Conference held between 11 and 24 July in the same year, 
Vice Premier Wan Li instructed all the participants that the development of tourism
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should proceed from China’s realities and with a path with the Chinese characteristics 
(CNTA, 1995b). In 1982, Vice Premier Gu Mu further highlighted that the socialist 
principles must be abided by in the development of tourism, he remarked:
“We must adhere to the socialist principles in the development o f our tourism. Sex and 
erotic tourism must be prohibited. Nevertheless, we should welcome our foreign 
guests and also encourage them to stay more days. So we shall do something to 
make them more enjoyable. We can broadcast some films characterized with Chinese 
culture, western classical culture and other healthy features” (CNTA, 1995b: p. 41)
In 1983, Vice Premier Wan Li put forward the similar remarks in the Standing 
Meeting of the State Council:
“We need to demonstrate that we are a great socialist nation in every aspect.” (CNTA, 
1995b: p. 45)
Contestation on the Main Function of Tourism: Politics or Economics
The conception of tourism as political and diplomatic propaganda had been 
deeply institutionalized into the operating procedures of tourism. Prior to 1978, 
foreigners were required to provide political information such as the political parties 
that they were affiliated with and the political faith that they held, when filling the 
application form for visiting China. Their applications were approved jointly by the 
Ministry of Public Security and the Ministry o f Foreign Affairs on the basis of the 
aforesaid political inclination. The tourists were only allowed to visit designated 
regions opened to foreigners. The invited guests were arranged to meet with the senior 
officials at different administrative levels as appropriate. BTTC’s plan to receive the 
tourists and invited guests had to be approved by the State Council. All the 
operational officers came under the foreign affairs staff establishment, who were
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obliged to abide by its working codes and disciplines. In addition to BTTC, the 
operational staff also widely came from the International Department of the Central 
Committee of CPC, New China News Agency (i.e. Xinhua News Agency), 
Broadcasting Bureau and Foreign Languages Publishing Bureau with BTTC as the 
primary source. All of these agencies were tasked with propaganda functions. Premier 
Zhou Enlai directly instructed the operational staff to ‘propagandize yourself (socialist 
China) and understand others (other nations)’ (CNTA, 1995b: p. 14). Because the 
ideological orthodoxies and political function of tourism had been deeply rooted in 
the mindsets of the officials and become their codes of working, they found it hard to 
change their minds promptly. Some operating officials such as the officials of foreign 
affairs office of local government even felt frustrated in running travel and hospitality 
services as business. Many officials and cadres involved in tourism did not have an 
adequate understanding of the economic function of tourism. According to 
Interviewee E:
"These officials had no ideas about running the travel businesses. They equalized the 
travel services with the hospitality, which was funded by government They felt 
uncomfortable about asking money for guests. In the meantime, they were not used to 
business operation, services improvement, quality enhancement and bearing 
commercial risks. If tourism changed to a business activity, many o f them could not 
adapt to. ”
Between 1979 and 1985, the nation-wide contestation as to whether tourism was 
a political or economic activity carried on. For an example, The SGATT and CASS 
jointly organized the first Tourism Economy Conference in December 1980. In this 
conference, the participants discussed the function of tourism as an economic activity 
and the approaches of the tourism development in China. Subsequently, the second 
conference of such kind was held in 1981 to discuss as to how to develop tourism in
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China’s style (CNTA, 1995b: p.34 & 39). In the meantime, the large amount of 
foreign exchange earned by tourism quickly convinced those doubtful policy actors 
that tourism was an economic activity with foreign exchange increasing sharply from 
USS 262.9 million in 1978 to US$1.25 billion in 1985 (see Table 7.6).
Table 7.6 International and Domestic Tourism Incomes in
China 1978 -2 0 0 5
Year International 
Tourism Receipts 
(Million USS)
Growth
%
Domestic Tourism 
Receipts 
(Billion RMB $)
Growth %
1978 262.90 - - -
1979 449.27 70.9 - -
1980 616.65 37.3 - -
1981 784.91 27.3 - -
1982 843.17 7.4 - -
1983 941.20 11.6 - -
1984 1,131.34 20.2 - -
1985 1,250.00 10.5 8 -
1986 1,530.85 22.5 10.6 32.5
1987 1,861.51 21.6 14 32.1
1988 2,246.83 20.7 18.7 33.6
1989 1,860.48 -17.2 15.0 -19.8
1990 2,217.58 19.2 18.0 20.0
1991 2,844.97 28.3 20.0 11.1
1992 3,946.87 38.7 25.0 25.0
1993 4,683.17 18.7 86.4 245.6
1994 7,322.81 56.4 102.4 18.5
1995 8,732.77 19.3 137.6 34.4
1996 10,200.46 16.8 163.8 19.0
1997 12,074.14 18.4 211.3 29.0
1998 12,602.00 4.4 239.1 13.2
1999 14,099.00 11.9 283.2 18.4
2000 16,224.00 15.1 317.6 12.1
2001 17,792.00 9.7 352.2 10.9
2002 20,385.00 14.6 387.8 10.1
2003 17,406.00 -14.6 344.2 -11.2
2004 25,739.00 47.9 471.1 36.9
2005 29,296.00 13.8 528.6 12.2
Source: (1) CNTA, 1985a-2006a; (2) Wei, 1996
Note: The figures o f domestic tourists before 1984 were not available
Contestation on the Priority of International Tourism over Domestic Tourism
The three-decade self-imposed closure of China from the rest of the world 
(1949 -  1978) and the adoption of Economic Reform had raised the level of 
foreigners’ interest and curiosity in visiting China. The demand to visit China had
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been accumulated for nearly three decades. When China opened its door to all 
foreigners in 1978, there was a large influx of international tourists regardless of the 
quality of facilities, increasing from 1.8 million in 1978 to 4.2 million in 1979 with a 
growth rate of 132%. Since 1978, the growth rates of visitor arrivals have been 
positive except for 1989 -  the outbreak of June 4th Incident and 2003 -  the outbreak 
of SARS respectively (see Table 7.7).
Table 7.7 Visitor Arrivals to China 1978 -  2005
Year Total Visitor 
Arrivals
Growth
Rate
%
Foreigners Growth 
Rate %
Overseas
Chinese
Growth 
Rate %
Hong Kong, 
Macau and 
Taiwan 
Compatriots
Growth 
Rate %
1978 1,809,221 - 229,646 - 18,092 - 1,561,483 -
1979 4,203,901 132.4 362,389 57.8 20,910 15.6 3,820,602 144.7
1980 5,702,536 35.6 529,124 46.0 34,413 64.6 5,138,999 34.5
1981 7,767,096 36.2 675,153 27.6 38,856 12.9 7,053,087 37.2
1982 7,924,261 2.0 764,497 13.2 42,745 10.0 7,117,019 0.9
1983 9,477,005 19.6 872,511 14.1 40,352 -5.6 8,564,142 20.3
1984 12,852,185 35.6 1,134,267 30.0 47,498 17.7 11,670,420 36.3
1985 17,833,097 38.8 1,370,462 20.8 84,827 78.6 16,377,808 40.3
1986 22,819,450 28.0 1,482,276 8.2 68,133 -19.7 21,269,041 29.9
1987 26,902,267 17.9 1,727,821 16.6 87,031 27.7 25,087,415 18.0
1988 31,694,804 17.8 1,842,206 6.6 79,348 -8.8 29,773,250 18.7
1989 24,501,394 -22.7 1,460,970 -20.7 68,556 -13.6 22,971,868 -22.8
1990 27,461,821 12.1 1,747,315 19.6 91,090 32.9 25,623,416 11.5
1991 33,349,757 21.4 2,710,103 55.1 133,427 46.5 30,506,227 19.1
1992 38,114,945 14.3 4,006,427 47.8 165,077 23.7 33,943,441 11.3
1993 41,526,945 9.0 4,655,857 16.2 166,182 0.7 36,704,906 8.1
1994 43,684,456 5.2 5,182,060 11.3 115,245 -30.7 38,387,151 4.6
1995 46,386,511 6.2 5,886,716 13.6 115,818 0.5 40,383,977 5.2
1996 51,127,516 10.2 6,744,334 14.6 154,601 33.5 44,228,581 9.5
1997 57,587,923 12.6 7,428,006 10.1 99,004 -36.0 50,060,913 13.2
1998 63,478,401 10.2 7,107,747 -4.3 120,704 21.9 56,249,950 12.4
1999 72,795,594 14.7 8,432,296 18.6 108,141 -10.4 64,255,157 14.2
2000 83,443,881 14.6 10,160,432 20.5 75,487 -30.2 73,207,962 13.9
2001 89,012,924 6.7 11,226,384 10.5 - - 77,786,540 6.3
2002 97,908,252 10.0 13,439,497 19.7 - - 84,468,755 8.6
2003 91,662,082 -6.4 11,402,855 -15.2 - - 80,259,227 -5.0
2004 109,038,218 19.0 16,932,506 48.5 - - 92,105,712 14.8
2005 120,292,300 10.3 20,255,100 19.6 - - 100,037,100 8.6
Source: CNTA, 1985a-2006a
Notes: The total number o f visitor arrivals to China include (1) Foreigners; (2) Overseas Chinese; and 
(3) Compatriots from Hong Kong SAR, Macau SAR and Taiwan (Chinese people residing in Hong 
Kong SAR, Macau SAR and Taiwan Province, China).
In this period, domestic tourism also began to prosper mainly due to three 
reasons. Foremost, the coastal and rural areas experienced increases in the disposable
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income after initial successful implementation of the Economic Reform and 
Open-door policy. Second, tourist activity and sightseeing in the Cultural Revolution 
was condemned as the ‘life style of landlords and bourgeois’ (CNTA, 1996b). The 
shift in ideological orthodoxies to ‘economic development’ gradually changed the 
minds of the Chinese people with the pursuit of quality o f life such as earning more 
income, doing businesses, acquiring consumer goods, wearing the stylish clothes, 
taking leisure and recreational activities considered as a right, not an evil. 
Undoubtedly international tourism demonstrated to the Chinese people that travel and 
touring was an attractive way for recreation and leisure. The number of domestic 
tourists totalled 200 million in 1984, and rose to 240 million in 1985 with a growth 
rate of 20% (see Table 7.8).
Table 7.8 Number of Domestic Tourists in China
1 984-2005
Year N um ber
(million)
G rowth Rate
%
1984 200 -
1985 240 20.0
1986 270 12.5
1987 290 7.4
1988 300 3.4
1989 240 -20.0
1990 280 16.6
1991 290 3.6
1992 330 13.8
1993 410 24.0
1994 520 27.8
1995 620 19.2
1996 640 3.0
1997 644 0.6
1998 694 7.8
1999 719 3.6
2000 744 3.5
2001 784 5.4
2002 878 12.0
2003 870 -0.9
2004 1,102 26.7
2005 1,212 10.0
Source: (1) Wei, 1996; (2) CNTA, 1996a-2006a;
Note: The figures o f domestic tourists before 1984 were not available.
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However, the supply of tourist facilities (that is transportation, hotels and travel 
agencies) severely fell short of tourist demand. Among those tourist facilities, the lack 
of hotels was the most serious problem in this period. From 1978 to 1979, the hotel 
growth rate was 9.5%, compared to a 132% growth in visitor arrivals (see Tables 7.7 
& 7.9). When tourists arrived in China, they found their room reservations had not 
been confirmed, and they had to take their luggage with them during sightseeing. 
Many tourists even had to stay and sleep in the hotel lobby. For some extreme cases, 
the Vice-Premier directly contacted the senior management of hotels for room 
requests. The large number of domestic tourists pressurized the scarce capacity of 
tourist facilities especially in the major tourist cities such as Beijing and Shanghai. 
More importantly, as the top leaders initiated only the foreign exchange earning 
function, domestic tourism was regarded as an impediment to the development of 
international tourism.
Table 7.9 Total Supply of Hotels and Hotel Rooms in China 1978 -  2004
Year N um ber of 
Hotels
G row th Rate
%
N um ber of 
Hotel Rooms
G row th R ate
%
1978 137 - 15,539 -
1979 150 9.5 17,149 10.4
1980 203 35.3 31,788 85.4
1981 296 45.8 43,251 36.1
1982 362 22.3 51,625 19.4
1983 371 2.5 59,588 15.4
1984 505 36.1 76,994 29.2
1985 710 40.6 107,513 39.6
1986 974 37.2 147,479 37.2
1987 1,283 31.7 184,710 25.2
1988 1,496 16.6 220,165 19.2
1989 1,788 19.5 267,505 21.5
1990 1,987 11.1 293,827 9.8
1991 2,130 7.2 321,116 9.3
1992 2,354 10.5 351,044 9.3
1993 2,552 8.4 386,401 10.1
1994 2,995 17.4 406,280 5.1
1995 3,720 24.2 486,114 19.6
1996 4,418 18.8 593,496 22.1
1997 5,201 17.7 701,736 18.2
1998 5,782 11.1 764,797 9.0
1999 7,035 21.7 889,430 16.3
2000 10,481 49.0 948,185 6.6
2001 7,358 -29.8 816,260 -13.9
2002 8,880 20.7 897,206 9.9
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2003 9,751 9.8 992,800 10.7
2004 10,888 11.7 1,237,851 24.7
Source: (1) CNTA, 1985a-2005a; (2) Han, 1994b
All of the aforesaid factors prompted the rise of the economic oriented tourism 
policy paradigm in this period, it embodied the following essentials:
1. The development of tourism should proceed under the socialism principles, in 
Chinese style and based on the existing tourism capacities.
2. Tourism was seen as a strategic component of China’s Economic Reform and 
Open-door policy;
3. Tourism was recognized as an economic activity based on the foreign exchange 
earning function of international tourism;
4. International tourism was more important than domestic tourism as domestic 
tourism could not earn foreign exchange, and domestic tourism would impede the 
development of international tourism because of under-capacity of the tourism 
sector in this period.
7.1.2. Basic Tourism Policy Decisions
The basic tourism policy was a manifestation of the tourism policy paradigm 
reflected in the policy goals and development strategy. Since this was the transitional 
period in which the economic function of tourism was being recognized, both political 
and economic goals of tourism were upheld in order to counterbalance the political 
and economic conception of tourism in order to achieve the ‘double harvest in both 
the political and economic spheres’ (CNTA, 1995b: p.36). General Secretary Hu Yao 
Bang remarked ‘tourism should accomplish both the economic and political tasks’ in a 
Secretariat meeting in March 1981 (CNTA, 1995b: p.35). In October of the same year, 
Hu further encouraged the CNTA to:
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“instruct your subordinate units to accumulate the new experience and to found the 
new milestones in the course o f tourism development On the one hand, tourism 
development should increase the revenues; on the other hand, it should expand our 
influence and enhance our spiritual civilization” (CNTA, 1995b: p.38)
The political goal of tourism was to promote socialist China, to expand and strengthen 
the international influence of China; the economic goal was to earn foreign exchange.
Owing to the limited capacity of tourist facilities, the Chinese government 
decided to develop international tourism with great efforts on a more conservative 
mode that was ‘based on realities, developing actively, acting according to China’s 
own capacities, and progressing steadily and going on China’s own path of tourism 
development’ (CNTA, 1995a: p.36). In the light of the importance of international 
tourism and negative attitudes towards domestic tourism, the passive domestic 
tourism policy was formulated, that was ‘Three-No’ policy -  ‘No Support, No 
Objection and No Promotion’. The Chinese government decided that all tourist 
facilities and tourist transport must first satisfy the demands of the international 
tourists. Interviewee A disclosed:
“Huge amount o f domestic tourists made the attractions extremely overcrowded and 
caused the shortage in the supply o f transportation services. Thus, the leaders o f the 
State Council instructed to adopt ‘No support, No Objection and No Promotion Policy’ 
towards the domestic tourism. ”
7.1.3. Concrete Tourism Policy Decisions
Under the guidance of basic policy decisions, the concrete policy decisions 
tackling the issues arising from the demand and supply sides of tourism development. 
The insufficient capacity in this period caused the domination of supply-oriented
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policy decisions. When the new ideological orthodoxies (‘economic development’ and 
‘decentralization of power’) and new tourism paradigm (‘tourism as an economic 
activity’) emerged, they were immediately confronted with conflict by existing 
tourism institutions. The existing tourism institutions still embodied the old 
ideological orthodoxies -  ‘politics-command’ and planned economy model, and the 
political conception of tourism with the arrangements of power and interests 
configured within it.
The institutionalization of the economic and market oriented ideological 
orthodoxies and the tourism policy paradigm took place concurrently with their 
emergence, debate, formation and advancement. Emergence refers to the initiation of 
a new essential to form the paradigm or to add an essential to the existing paradigm. 
The formation of the tourism policy paradigm refers to its acceptance by the tourism 
policy community including the tourism sector represented by CNTA and bureaucrats 
represented by macro-economic management agencies. The building up of the 
tourism policy paradigm means its operationalization and institutionalization into a set 
of ‘rules of game’ for tourism development.
The institutionalization did not move ahead in a vacuum, but under the legacies 
of the central planned-economy model and politics-embraced tourism institutions. The 
spontaneous resistance from these two legacies entailed the institutionalization to 
stagger ahead. Sometimes, the process moved in a straightforward and linear way at a 
fast or slower pace. Sometimes, the counteraction drove back the onward step of 
institutionalization. In the aftermath, the institutionalization compromised to blend 
with these two legacies.
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7.I.3.I. Initial Institutional Landscape of Tourism -  Based on the Planned 
Economy Model and Political-Diplomatic Conception of Tourism
Tourism institutions refer to both government and enterprise institutions, and 
they are linked together. The tourism institutions configured both the planned 
economy ideology and political-diplomatic conception of tourism at the outset of 
tourism development in 1978. The tourism institutions evolved considerably and 
vibrantly later because of the contradiction with the economic-oriented orthodoxies 
and tourism policy paradigm.
The central planned-economy model constituted the initial institutional landscape 
of tourism development in 1978. As discussed in Chapter Five, this Historical Period 
was characterized by the dominance of the planned economy model supplemented by 
the market forces. And in the initial years of Economic Reform, utilization of market 
forces was in discussion and only proceeded on ‘experimental bases in rural areas. 
Therefore except for the planned economy model, there was no other feasible model 
available for tourism development as an economic activity by 1978. This was seen as 
the automatic response from the enduring economic institutions. Because of the 
political and diplomatic conception, the central plan model also was conducive to the 
control of central government. Politics-embraced tourism institutions geared to the 
central plan model and they reinforced each other. Under the planned economy model, 
state investment was the sole engine of economic growth. Facing the insufficient 
amount of accommodation nation-wide, the automatic policy decision from the 
planned economy model was state investment in hotel construction and the direct 
transfer of guesthouses from other government agencies to SGATT through 
administrative measures. In early 1978, the State Council injected RMB$ 360 million 
to the construction of new hotels and purchase of tour buses. The central and local
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governments further transferred the guesthouses and tour buses to the SGATT (CNTA) 
and local tourism bureaus (CNTA, 1995b: p. 19 -  20). Therefore a ‘tourism system’ 
under the planned economy model was constituted.
Tourism institutions were a highly centralized and unified organization in 1978. 
SGATT (CNTA) and local tourism bureaus had a set of subordinate tourism 
enterprises including travel agencies, hotels, and tour bus companies. SGATT directly 
ran the travel services such as tourist reception and tour organizing. The enterprise 
function was bound up with the government function. The integration of government 
function with enterprise function was formed in the tourism sector. Furthermore, sales 
and marketing were highly centralized. Only the head offices of the three travel 
agencies CITS, China Travel Services [CTS, established in 1974 by the Office of 
Overseas Chinese Affairs] and China Youth Travel Services [CYTS, established in 
1980 by the Communist Youth League] had authority to conduct overseas contacts 
and sales and left the hospitality and tour guiding services to their local branch offices. 
Such tourism institutions hampered the practice of the new ideological orthodoxies 
and new tourism policy paradigm, and hence restricted the development of tourism as 
an economic activity.
7.1.3.2. Institutionalization of the Economic-Oriented Tourism Policy Paradigm
The Tourism Policy paradigm is belief oriented, whereas institutions are 
patterned behaviours oriented. The institutional logics provided the bridging role to 
articulate the notions and behavioural rules in order to make the policy paradigm 
workable and operative. According to the policy paper ‘Decision to Strengthen the 
Tourism Works’ issued by the State Council on October 1981, the universal 
institutional logic for tourism development throughout the three historical periods is
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‘centralizing the leadership and decentralizing the operations’. Under the planned 
economy model, centralization dictated the institutional and interest arrangements. 
Centralizing the leadership aimed to centralize the policy decisions and plans, whilst 
decentralizing the operation referred to the decentralized management to local tourism 
bureaus and division of responsibilities to different travel agencies by administrative 
measures in the first historical period. Institutionalization in the tourism industry 
covered the transformation of government functions, establishment of 
self-accountable enterprises and nurturing economic management mechanism.
Renovation of Leadership and Administration
The State Council elevated the institutional leadership for tourism development 
in order to reinforce the thrust of policy implementation. In 1978, the Tourism 
Leadership Group on top of commissions and line ministries was set up to exercise 
the overall role of policy direction and coordination. The group members comprised 
the supra-ministry comprehensive commissions (i.e. State Planning Commission, 
State Infrastructure Commission and Ministry of Finance), functional ministries (e.g. 
Ministry of Foreign Affairs), line economic ministries (e.g. Ministry of Foreign Trade, 
Ministry of Light Industries, Ministry of Commerce), and some party organizations 
(CNTA, 1995b: p.20). Thus, the composition of group membership reflected both the 
political and economic directions of tourism development.
As the main executive and administrative body for tourism development, the 
BTTC was upgraded to the State General Administration for Travel and Tourism 
under the direct jurisdiction of State Council in the same year. With the approval of 
the Standing Committee of National People’s Congress in 1982, SGATT was further 
upgraded to China National Tourism Administration (CNTA, 1995b: p.42). The
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bureaucratic rank of CNTA is at the vice-ministry grade that is lower than the ministry 
grade but higher than the general bureau grade (source: interview). Along with the 
organizational upgrade and transformation, the generalists and economic specialists 
took over the leadership positions consecutively in order to implement the economic 
oriented policy paradigm. As an economic specialist, Vice Premier Chen Mu-hua, 
became the Deputy Head and then the Head of The Tourism Leadership Group. Han 
Ke-Hua, a generalist and diplomatic specialist, was appointed as Director-General of 
SGATT in 1981 in order to counterbalance both the political-diplomatic and economic 
roles designated to tourism. Han held senior positions in military, local administration 
and diplomatic affairs such as Vice Governor of Hubei Province and Vice Minister of 
Ministry o f Foreign Affairs.
In the meantime, local governments at provinces and municipalities 
(centrally-administered cities: Beijing, Tianjin, Shanghai and Chongqin) were 
required to establish their subordinate agencies to take charge of tourism development 
(CNTA, 1995b).
Relaxation of Market Access: Foreign Investment and Internal Decentralization
Institutional building and diffusion in market access played the crucial role in the 
development of tourism. State provision of hotels and guesthouses was far from 
satisfying the huge demand arising from the large influx of tourists. In 1979, hotels 
and guesthouses only totaled 150 with a slight increase from 137 in 1978 (see Table 
7.9). The large gap between demand for and supply of hotels could not be filled 
through state investment and provision.
Deng Xiao-Ping put forward the initiative to capitalize on the foreign investment
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from the developed countries and regions (e.g. United States, Western Europe and 
Hong Kong) in constructing hotels in early 1979, but Deng also stressed the 
self-reliance in the later stage. Deng said ‘we need to construct the guesthouses for 
tourism development. We can utilize the investments from the foreign countries and 
overseas Chinese for the first batch of guesthouses; afterwards, we should develop by 
ourselves’ (CNTA, 1995b: p.24). In fact, tourism was the first sector employing the 
foreign investments. Interviewee A pointed out:
“The first three projects in introducing the foreign investments were all tourism related. 
They were in air catering, Beijing Jianguo Hotel and Beijing Great Wall Hotel. ”
The introduction of foreign investment was a path-breaking development in 
institution founding in China’s economic model. It had been regarded as a challenge 
and strike to the overwhelming central plan-economy model and public ownership 
institutions canonized by CPC, the counter-imperialism upheld by Marxism and 
Leninism and Mao’s ideological heritage - self-reliance. The Central 
planned-economy model was tied up with the public ownership institution. Only 
based on public ownership could the central plan be fully effective in mobilizing the 
scarce resources available in China for national development. Furthermore, the public 
ownership system occupied the core of China’s socialism in Mao’s era. It was relied 
on by Mao’s leadership to seize the mass supports in purging their defined 
exploitation of capitalism in which the private ownership dominated the economic 
structure. Prior to Deng’s reform era, the Chinese leadership insisted that the 
international economy was a political-economic game manipulated by the giant 
capitalist states -  imperialist states. They were of the view that foreign investment 
from capitalist states was ultimately intent to drain off China’s prolific natural
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endowments, exploit China’s labour at very low cost and extract the huge profits 
reaped. Unrelieved hostility between China and Western worlds also hardened this 
belief. Foreign investment, even from the international financial institutions such as 
World Bank and International Monetary Fund (IMF) was strictly denied in the 
Cultural Revolution. Mao’s self-reliance thinking did not envisage that China should 
depend on all of its own resources and endeavours, but rather that China should keep 
the initiative in her own hand. Self-reliance was widely employed to mobilize the 
nation-wide efforts to attain the pre-determined goals set by the CPC in Mao’s era 
(Ogden, 1995; Lieberthal, 1995). For example, the Chinese government and people 
were proud of the outcome collectively practiced by the self-reliance belief that China 
had neither internal debt nor external debt.
China also had a bad experience in utilizing the foreign aid from the former 
Soviet Union. As result of the ideological division between China and the Soviet 
Union in the early 1960s, the Soviet Union suddenly withdrew all of its aid 
(Lieberthal, 2004). The withdrawal of Soviet expertise caused a great detriment to 
China’s fragile economy and self-esteemed nationalism. In the late Cultural 
Revolution, utilization of foreign capital had triggered a large political debate amidst 
pragmatic leaders represented by Zhou Enlai and Deng Xiao Ping and leftist leaders, 
and eventually caused the political risk to Zhou and Deng during the late Cultural 
Revolution period. On 2 January 1977, the Editorial of People’s Daily, topic 
propaganda ‘throat’ of the CPC, asserted again ‘we never allow the adoption of 
foreign investment to develop our domestic resources.’ (Mak, 2000). Truly at the early 
reform era, the introduction of foreign investment was highly politically and 
ideologically sensitive. Therefore when the policy proposal to utilize the foreign funds 
was raised, repercussions against it permeated among the government officials and
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society. Vice Premier Li Xian Nian instructed:
“There are a lot o f comments and opinions. But it is the time for us to implement. ” 
(CNTA, 1995b: p.25)
This policy proposal was considered and prepared cautiously in order to 
safeguard the public ownership and self-reliance orthodoxies. The whole approval 
process reflected the high degree of political sensitivity. According to the memorial 
book written by Han Ke Hua, former Director General of CNTA (1981 -  1988), only 
two types of foreign-invested hotels were permitted at the outset: joint venture and 
cooperative, full foreign ownership was strictly prohibited. For the joint-venture type, 
the hotel was jointly financed by Chinese and foreign partners with the Chinese 
investment accounting for not less 51%. Both sides shared the profit and risk in 
accordance with the proportion of investment set in the contract. For the cooperative 
type, the Chinese side provided the land and labour, whereas the foreign investor 
injected the funds, resources and technology. Both sides shared the profit and risk in 
accordance with the contract. Upon the expiry of contracts, the ownership of both 
types would be transferred to the Chinese sides (Han, 1994b). Despite discreet 
consideration, the first foreign-invested hotel project -  ‘Jianguo Hotel’ in Beijing still 
required the approval or consent of many leaders including vice-premiers and vice 
chairmen of Standing Committee of the NPC because of the political sensitivity and 
risk. Interviewee A disclosed:
“The approval body for the first foreign invested hotel project -  Beijing Jianguo Hotel 
was the State Council. This project required the consent o f all twelve vice-premiers 
and some vice-chairmen of the Standing Committee o f the National People’s 
Congress. For a project requiring the consent o f so many leaders, you can see how  
difficult and stressful the project was."
271
Later, five hotel foreign-invested hotel projects were approved and located in 
four major tourist cities Beijing, Shanghai, Guangzhou and Nanjin respectively 
(CNTA, 1995b). The practice of the first foreign invested hotel -  Beijing Jianguo 
Hotel was proved to be effective by the payoff yielded in less than two years (Han, 
1994b). Foreign investment not only introduced capital, but also a new management 
style such as the ‘overall leadership and responsibility assigned to a general manager’, 
rather than ‘Party-secretary’. Later, the introduction of foreign investment and foreign 
management style were widely applied in many economic sectors of China. The 
introduction of foreign investment and management expertise in the hotel sector 
actually did not pose the frontal strike on the planned economy model, as it was not 
founded inside the planned economy model -  industrial sector and its associated state- 
owned enterprises, but rather grew up at a boundary and complemented it.
Unlike the utilization of foreign investment, internal decentralization of 
operation and investment was a striking change to the planned economy model. 
Excluding the foreign investment in the hotel sector, tourism operation and 
investment before 1984 was fundamentally plunged into the centralized monopolistic 
mode. The State Council decentralized the operation and investment in 1979 and 1980 
respectively, due to two specific reasons. First, the centralized mode found it hard to 
cope with the enormous number of tourist arrivals in terms of amount and diversified 
demand. In 1979, tourist arrivals rose to 4.2 million, compared to 1.8 million total 
arrivals in 1978 (see Table 7.7). Afterwards and second, the considerable profit had 
been yielded as high as 80% of tour price in travel services and as 30% of room rate 
in the hotel sector. The high profit rate stimulated the other government agencies and 
enterprises outside the ‘tourism system’ to run the international tourism businesses 
(CNTA, 1992b and interview). These organizations included The All China
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Federation of Trade Unions, The All China Women’s Federation, The State Sports 
Commission, The Ministry of Foreign Trade, etc. These organizations had certain 
policy and administrative responsibilities in liaising and exchanging with their foreign 
counterparts and therefore had garnered more or less strength in developing their own 
international travel businesses. For example, The Ministry of Foreign Trade was able 
to organize the economic and trade visits for foreign business associations, The All 
China Women’s Federation was capable of arranging the exchange tours for foreign 
women associations.
In November 1979, the tour marketing and sales were cautiously decentralized to 
the regional branches of CITS. On the prerequisites of completing the assigned works 
and obtaining head office’s consent, regional and local branches were granted with 
direct marketing and sales privileges to sell tours undertaken both in their respective 
regions and neighbouring regions. This measure also aimed to solve the bottleneck in 
hot tourist cities like Beijing, Shanghai and Guangzhou. After ten months, the 
operation and investment in tourism were further decentralized to other non-tourism 
government agencies and enterprises in central government and locales in September 
1980, the decentralization was practiced on a trial basis. However, the tourism 
operation and investment was re-centralized after only one-year. Three policy 
documents were issued consecutively in October 1981, November 1981 and February 
1982 with the latter ones more forceful, rigid and detailed than the previous ones. In 
October 1981, the State Council issued the policy document entitled “On the Decision 
to Reinforce the Tourism Works”, it prescribed that sales and marketing would be 
conducted by the head offices of CITS and CTS. Provinces, autonomous regions and 
municipalities were not permitted to do so. The second document was issued by 
SGATT on the basis of the first one; it adopted a stronger term ‘regulation’ instead of
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‘Decision’ -  ‘Regulation on Unifying the Foreign Liaison Works’. In addition to 
reiterating the above-said decision, the document also supplemented that the local 
tourism bureaus should clear the market accordingly and specified out the effective 
date. In February 1982, the State Council distributed the third policy document 
entitled ‘Notice on Non-Tourism Agencies not Allowing to run the tourism 
businesses’. The document strongly prohibited non-tourism agencies and enterprises 
from running the international tourism businesses (CNTA, 1995b).
This was the automatic counteraction wielded out by the existing tourism 
institutions, causing the retreat and stagnation of institutionalization. The 'system' 
under the central planned-economy model was a self-closed and self-entrenched 
institution. The professional government agencies were established to administer the 
relevant enterprises with the latter placed under the direct and entire control of the 
former. The institutional arrangements intertwined between responsible government 
agencies and enterprises were vested in a 'system'. The tourism businesses delivered 
by other government agencies were assumed to weaken the control and jurisdiction of 
SGATT (or CNTA) over tourism sector and to infringe the interests of the enterprises 
embedded into the 'tourism system'. Interviewee A pointed out:
“Actually, ‘non-tourism government agencies or enterprises were not allowed to run 
the international tourism businesses’ was initiated by CNTA. Under the planned 
economy era, government functions were integrated with enterprise functions; we 
(CNTA) o f course needed to protect our enterprises. Therefore, we naturally had the 
monopolistic operation thought. ”
Not surprisingly, the 'tourism systems' would be shaken up if other government 
departments and enterprises joined. For an example, one enterprise whose responsible
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government agency had a higher bureaucratic rank than SGATT challenged SGATT's 
authority in investigating its operation, when it was suspected of violating the 
administrative rules (source: interview). General Secretary Hu Yao Bang was also 
aware of this bureaucratic problem and instructed the leadership of CNTA in 1981:
“No matter where the problems in tourism arose from, you should solve and improve. 
You should avoid the phenomenon of ‘inability’ and ‘ignorance in your staff.” (CNTA, 
1995b: p. 39)
Moreover, SGATT was of the view that only the 'tourism system' was capable of 
operating tourism businesses in a politically and professionally correct way. 
Interviewee A further indicated ‘we considered that non-tourism government agencies 
and enterprises would not handle tourism business appropriately.’ Some incidents 
confirmed SGATT’s views. Certain complaints had been lodged against the tour 
guides who asked the tourists for tips. This was considered as politically and 
professionally inappropriate. These tour guides were employed by travel agencies set 
up by other non-tourism departments. Therefore, the above ban can be regarded as the 
automatic resistance from the ‘tourism system’ entrenched with authority, 
professionalism and interests which were tied up together. This phenomenon was in 
line with the description of new institutionalism on the coherence and autonomy of 
institutions. Institutions, which are viewed as the collections of standard operating 
procedures and structures, have more autonomous role in defining and defending 
interests (March & Olsen, 1983). In this case, the real player was not SGATT, but 
rather the ‘tourism system’ persisting in the central planned-economy model.
Obviously, the ban on the internal market access inhibited the economic 
development of tourism and hindered the fulfillment of economic incentive and
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non-economic inducement of the organizations outside the ‘tourism system’ in 
running international tourism businesses. Interviewee A commented on the ban “the 
monopolistic operation by ‘tourism xitong’ could not meet the needs of tourism 
development.” In fact, not all non-tourism government agencies, enterprises and 
corporations accessed tourism primarily for profit-making, though profit-led 
organizations accounted for the majority. Some local governments constructed a hotel 
with international standard for foreign businessmen and expatriate staff. For an 
example, the capital city of Liaoning Province Shenyang lacked a quality hotel to 
satisfy the demand of foreign business travelers. Foreign business travellers had no 
way but to stay in its neighbouring Dalian. Between 1979 and 1983, state and foreign 
investment expanded the number of hotels, the total capacities nevertheless still failed 
to meet the huge demand. The number of hotels and hotel rooms increased from over 
17,000 rooms in 150 hotels by 1979 to over 76,000 rooms in 505 hotels by 1984. 
Notwithstanding, international tourist arrivals soared to 12.9 million in 1984 (see 
table 7.7 & 7.9).
The underlying cause is that the economic structuring of tourism development 
demanded institutional recognition and support. The economic-oriented tourism 
policy decisions had formed the preliminary economic structure of tourism 
development, even though the structure would be transforming in accordance with the 
evolution of the ideology and policy paradigm. The economic structure here referred 
to the economic-driven collective and patterning practices that had persisted 
throughout the regions and would proceed further towards a desirable state of affairs 
(Giddens, 1984; Scott, 2001). The economic structure of tourism development 
compelled the institutions to evolve and to make the contradicting institutions gearing 
to it. The further institutionalization would stabilize and legitimize the structure and
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would underpin its further structuring. Deng Xiao Ping’s initiative to highlight the 
economic role of tourism had caught much attention in local governments. Many local 
governments had established their tourism bureaus to boost tourism development. 
Some local governments such Guangdong Province, Fujian Province, Tianjin 
Municipality, Inner Mongolia had formulated tourism development plans designated 
with specific economic goals (CNTA, 1995b). By 1983, the economic structure of 
tourism development had been basically formed. At the national level, the 
international tourism receipts rocketed from US$ 262 million in 1978 to US$ 941 
million in 1983. There is no figure for domestic tourism receipts before 1985. They 
nevertheless totaled RMB$ 8 billion by 1985 (see Table 7.6). The economic linkage 
between tourism and other related industries had been substantially strengthened. In 
1979, shopping, catering, transportation and postage amounted to US$152 million, 
$51 million and $104 million individually, they increased sharply to US$348 million, 
$118 million and $186 million respectively in 1983 (State Planning Commission, 
1990: p.421). At the local level, tourism had become either a new economic sector or 
an important foreign exchange earner. Furthermore, motivated by the high growth in 
the number of international tourists and considerable profit rate, both the domestic 
and foreign investors anticipated the prosperous prospect of China’s international 
tourism and aspired to join (CNTA, 1992b). According to the ban, any investment in 
tourism should be channeled via the ‘tourism system’. This restrictive rule overtly 
could not withstand the ongoing of tourism development.
The ban was removed in 1984. Initiated by General-Secretary of the CPC Hu 
Yao-Bang, the Secretariat of Central Committee decided that that tourism should be 
invested in and run by the state, together with local governments, individual 
government agencies, collectives, and individuals. This was the so-called
277
‘Five-Together’ policy decision. The supply of hotels and travel agencies increased 
sharply during a short period after the implementation of this policy decision (see 
table 7.9 & 7.10).
Table 7.10 Number of Travel Agencies in China
1 9 8 7 -2 0 0 4
Year Number of 
Travel Agencies
Growth Rates
%
1987 1,245 -
1988 1,573 26.3
1989 1,617 2.8
1990 ' 1,603 -0.9
1991 1,561 -2.6
1992 2,592 66.0
1993 3,238 24.9
1994 4,382 35.3
1995 3,826 -12.7
1996 4,252 11.1
1997 4,986 17.3
1998 6,222 24.8
1999 7,326 17.7
2000 8,993 22.8
2001 10,532 17.1
2002 11,552 9.7
2003 13,361 15.9
2004 14,927 11.7
Source: CNTA, 1988a-2005a
Note: The figures o f travel agencies before 1987 were not available.
Enterprise Reform in Tourism
Tourism enterprises are the mainstay and key stakeholders of tourism 
development. Truly speaking, China did not have tourism enterprises prior to 1978. 
The travel agencies and guesthouses were the extended arm of government agency to 
provide the travel and hospitality services for invited guests and approved 
self-financed tourists. As discussed in Chapter Five, the travel agencies and 
guesthouses were the non-executive government bodies. The staff members of travel 
services were the same as the officials of government agencies - BTTC in central 
government and foreign affair offices in local governments. A number of guesthouses 
were operated at a loss and subsidized by government by 1978 (Han, 1994b; CNTA,
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1992b).
When it was decided to transform tourism from a part of the political and 
diplomatic affairs to a commercial activity, the Chinese leaderships had to 
acknowledge that travel services and guesthouses should transit to business 
operation -  enterprises. Some broad guidelines were put forward for direction, such as 
profit-making as the organizational goal, independent accounting system, etc. These 
guidelines were rather general crucial notions, requiring operationalization into a set 
of measurable indicators and detailed operating procedures. Amidst the worldwide 
economic boom, the late 1970s and 1980s was a spectacular era for tourism 
development. Nevertheless, China barely opened its door to the rest of world and 
tourism development merely started up its pace. Neither government officials nor 
managers had an adequate understanding about how to run tourism businesses and 
how to gear to international tourism practices, when facing the highly competitive and 
dynamic international tourist markets. Vice Premier Gu Mu remarked in 1982:
“Tourism is a new industry in our country. We do not have much experience. We do 
not know how to manage a hotel well and how to offer the front-line and counter 
services. We need to learn the experiences and practices from foreign countries.” 
(CNTA, 1995b: p.41)
Interviewee A also talked about the initial idea of policymakers and practitioners 
about tourism development:
“In that time, we actually did not know how to develop tourism. We assumed that we 
would earn the revenues only if  there were seaside, guesthouses and attractions. ’
China’s tourism sector was aspiring to know how to operate the international
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tourism business in a socialist context. The success of Jianguo Hotel represented the 
effective implementation of international management expertise (or what the Chinese 
called ‘modem’ hotel management) in China’s context and thereby created China’s 
hotel management practice. Jianguo Hotel established the modem enterprise 
management system that was comparable to international practices and was 
distinguished from the inflexible system in state-owned enterprises. In general, the 
foreign-invested hotel was a non-political sphere compared to state-owned enterprises 
in the industrial sectors. Business goals and business professionalism replaced the 
‘politics-in-command’ to guide the management and operation. Profit yielded was the 
top criteria to measure the enterprise performance. Production and services provision 
should be based on market demand and the customer, rather than the administrative 
order. The general manager replaced the party secretary in holding the overall 
responsibility for management and business performance, department managers 
directly reported to the general manager. Each staff member was employed on a 
contract basis and was provided with a job description, performance criteria and work 
procedures. Staff appraisal was conducted on a daily basis. The employees were 
remunerated in accordance with their work performance. The enterprise could 
penalize staff for unsatisfactory performance or even terminate their contracts. All of 
these practices were unprecedented in China’s enterprise system (Han, 1994b; 
Interviewees I and J).
The successful application of foreign management expertise in Jianguo Hotel 
rested on two important conditions. First, Jianguo hotel was a newly established hotel 
without the pre-existing system and interest arrangements tied up with the 
administrative agencies. Second, the foreign management model harmonized well 
with the communist institutions. In the state-owned enterprises, the CPC party cell
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was the core of enterprise leadership. In Jianguo Hotel, the party cell retreated from 
enterprise management to party and labour union affairs only. Jianguo’s enterprise 
management model in fact not only broke down the ‘egalitarianism’ and 
‘iron-rice-bowl’ in the state-owned enterprises, but also established an independent 
enterprise that was outside the administration of government agencies and acted in 
accordance with market demand. The Jianguo’s management model coincided with 
the theme of China’s enterprise reform and acquired the recognition of Chinese 
leaders. In 1984, the State Council decided to promote the Jianguo’s management 
model through a nation-wide ‘Learning Jianguo Campaign’. The modem enterprise 
management model represented by Jianguo was gradually diffused to the hotel sector 
(CNTA, 1995b; Interviewees I and J).
Nevertheless, the enterprise reform did not proceed smoothly in the travel 
agencies sector. Separation of enterprise from government encountered the opposition 
from government agencies and enterprises. Many enterprises and their supervisory 
government agencies were reluctant to implement change due to the conflict of 
interests. Under the integration of the government function with the enterprise 
function, government agencies could entirely control the personnel, finance and 
resources of enterprises. Such mechanism enabled them to obtain the benefits from 
the enterprises. The government agencies also represented and protected the interests 
of enterprises and exerted their influence to pursue the interests for the enterprises. 
For example, their supervisory government agencies required the tourism enterprise to 
provide certain amounts of funds to them. The government agencies also utilized their 
political influence to seek the benefit for their enterprises such as interest-free loan 
and tax exemption. So, Interviewee A indicated ‘such arrangement was beneficial to 
both sides (government agencies and enterprises).’ Interviewee E provided the
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following information
“For examples, China Youth Travel Services was under the Communist Youth League 
at that time; the revenues earned were not required to be handed over to government 
and were also exempted from taxes. The League could directly allocate the revenues. 
The foreign affairs offices o f local governments were also involved in running travel 
businesses. The revenues reaped could be retained for their own uses. Therefore, no 
one was willing to proceed with the separation. ”
Initial Establishment of the Regulatory Framework for Tourism
As this period marked a start from the planned economy model to the market 
economy model, the dominant planned economy ideology was still predominantly 
influential. The formulation of the ‘Provisional Regulation on the Administration of 
Travel Agencies’ by CNTA was a typical example. This regulation classified all travel 
agencies into three categories. Only the Category One travel agencies were allowed to 
negotiate directly with the foreign tour operators; the Category Two travel agency was 
responsible for receiving the tourists organized by the Category One travel agency; 
and the Category Three travel agency could only run domestic travel businesses (Han, 
1994b). This regulation was influenced significantly by the planned economy 
ideology in which government agencies directly intervened in the operation of the 
enterprises. This regulation failed in its implementation because of the high 
profitability of running Category One travel agency and lack of authority of CNTA in 
monitoring the implementation of this regulation. Interviewee A said ‘in fact, a lot of 
Category Three travel agencies conducted the direct sales and marketing.’
7.1.4. Summary
This was a transitional period when the economic oriented tourism policy 
paradigm was formed. During this period, under the new ideological orthodoxies -
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‘pragmatism’ and ‘economic development’, the acute shortage of foreign exchange 
motivated the new Chinese leadership to consider international tourism as an effective 
foreign exchange earner. The ample tourism resources in China and restoration of 
diplomatic relationships with the Western countries also convinced the Chinese 
leaders that China was ready for the economic development of tourism. The sharp 
increase of foreign exchange earned by international tourism convinced all the policy 
actors that tourism was an economic activity. The basic tourism policy decisions were 
to manifest the essentials of the tourism policy paradigm. Since the economic function 
of tourism was being recognized in the period, both political and economic goals of 
tourism were upheld in order to counterbalance the political and economic conception 
of tourism. The institutionalization of the economic and market oriented ideological 
orthodoxies and the tourism policy paradigm took place concurrently with their 
emergence, debate, formation and advancement. When the tourism policy paradigm 
was being institutionalized, the existing tourism institutions configuring the opposite 
ideological orthodoxies and conception of tourism -  planned economy ideology and 
political notion of tourism spontaneously generated the resistance to the institutional 
building of the policy paradigm; And, the conflict of interests also caused the 
impediments to the institutionalization. However, the old tourism institutions were 
still dissolved and the new institutions built up eventually.
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7.2. Historical Period Two: 1986 -  1991
In the previous period, the development of tourism as an economic activity 
commenced with the direct impetus of the initiative and support of top leaders. 
Tourism development, however, was not placed on the national development agenda -  
the national plan for economic and social development. In 1986, tourism, as an 
economic industry, was for the first time incorporated into the national economic and 
social plan (Han, 1994b; CNTA, 1995b). The position of tourism in the national 
economy was the next issue revolving around the mindset of tourism policy actors.
7.2.1. Partial Evolution of the Tourism Policy Paradigm towards Marketization
In the first historical period, the shift of the reigning ideological orthodoxy was 
the primary impetus for the rise of the new economic-oriented tourism paradigm. As 
discussed in Chapter Five, the CPC in this historical period was plunged into the 
drastic ideological debate as to whether the central planned-economy model or 
market-oriented economy model should be adopted as the main institution in 
energizing economic development. Progress of marketization moved forward through 
allowing the market forces incrementally to function under the domain of the planned 
economy model. This was defined by the CPC as the ‘Planned Commodity Economy’ 
in stages. Nevertheless, further marketization also caused economic turmoil -  an 
overheated economy and high inflation. This worsening socioeconomic situation 
triggered the return of central master plan through the economic austerity measures. 
Although such retrenched economic policy stopped the rise of inflation and calmed 
the overheated economy, China’s GDP growth decreased to the lowest level. The 
centralization trend ceased and marketization revived. Generally speaking, planned 
economy model in this period still dominated but declined eventually, the scope of the 
central master plan dwindled greatly. Nevertheless, the general mode of China’s
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economic institution was still the planned economy model.
The tourism policy paradigm vigorously developed in the ideological debate 
between the planned economy ideology and the market economy. On the basis of past 
experience, CNTA and tourism academics comprehended that tourism was a 
market-driven economic industry, since the demand for either international or 
domestic tourism was out of the control of China’s central master plan. And, the role 
of tourism policy-making was to nurture the market mechanism. Such understandings 
arrived at by the tourism field represented by the CNTA were obviously avant-courier 
under the planned economy era, despite the fact that its influence had been attenuated. 
A large gap was found in the conception regarding the role of tourism in the national 
economy between CNTA and the comprehensive government agencies especially the 
State Planning Commission directed by the planned economy ideology. Therefore, the 
evolution of a tourism policy paradigm to the full marketization was held back by the 
planned economy model. The adequate role of tourism in the national economy due to 
its strong market growth and potential was not recognized by the planned economy 
ideology. As a result, the tourism policy paradigm evolved under the contours of the 
central plan model but in the marketization essence. The following sections will 
provide a more detailed elaboration.
7.2.1.1. Policy-Oriented Learning by Tourism Administrations and Academics
The decision in establishing the commodity economy inspired the development 
incentive, China’s GNP had a double-digit growth from 1986 to 1988, ranging from 
13.5% to 24.8% (see Table 7.11). Speedy economic growth required more imports of 
raw materials, equipment and plant and hence demanded more foreign exchange. But, 
the decrease in the international petroleum price in 1985 and 1986 had also weakened
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the foreign exchange earning capacity of petroleum, which was together with textiles 
China’s two conventional foreign exchange earners. From 1986 to 1988, China’s 
foreign exchange reserve kept around US$ 2 -  3 billion, a sharp decline from over 
USS 8 billion in 1984 (see Table 7.3). The State Council expected tourism to play a 
more important role in economic development, especially in earning foreign exchange 
and in generating employment opportunities (CNTA, 1995b and Interview). 
Interviewee A said:
"In 1985 and 1986, the international price o f petroleum decreased greatly, leading to 
the decrease in the foreign exchange earned by petroleum. The central government 
attached much more emphasis on tourism and hoped that tourism could fill the gap in 
the insufficiency o f foreign exchange. ”
Table 7.11 Proportion of Total Tourism Incomes in China’s GDP 1985 -  2004
Year International 
Tourism 
Income in 
USS (billion)
(a)
Exchange 
Rate 
(USS to 
R M B S) 
(b)
International 
Tourism 
Income in 
RMBS 
(billion)
(c) = (a x b)
Domestic
Tourism
income in
RMBS
(Billion)
(d)
Total Tourism 
Income in 
RMBS (billion)
(e) = (c + d)
GDP
in
RMBS
(billion)
Proportion
%
(g) = (e)/(f)
1985 1.25 2.94 3.68 8 11.68 896.4 1.30
1986 1.53 3.45 5.28 10.6 15.88 1020.2 1.56
1987 1.86 3.72 6.92 14 20.92 1196.3 1.75
1988 2.25 3.72 8.37 18.7 27.07 1492.8 1.81
1989 1.86 3.77 7.01 15.0 22.01 1690.9 1.30
1990 2.22 4.78 10.61 18.0 28.61 1854.8 1.54
1991 2.85 5.32 15.16 20.0 35.16 2161.8 1.63
1992 3.95 5.51 21.76 25.0 46.76 2663.8 1.76
1993 4.68 5.76 26.96 86.4 113.36 3463.4 3.27
1994 7.32 8.62 63.10 102.4 165.50 4675.9 3.54
1995 8.73 8.35 72.90 137.6 210.50 5847.8 3.60
1996 10.20 8.31 84.76 163.8 248.56 6788.5 3.66
1997 12.07 8.29 100.06 211.3 311.36 7446.3 4.18
1998 12.60 8.28 104.33 239.1 343.43 7939.6 4.33
1999 14.10 8.28 116.75 283.2 399.95 8206.8 4.87
2000 16.22 8.28 134.30 317.6 451.90 8946.8 5.05
2001 17.79 8.28 147.30 352.2 499.50 9731.5 5.13
2002 20.39 8.28 168.83 387.8 556.63 10517.2 5.29
2003 17.41 8.28 144.15 344.2 488.35 11739.0 4.16
2004 25.74 8.28 213.13 471.1 684.23 13687.6 5.00
Source: (1) CNTA, 1996a-2005a; (2) Wei, 1996; (3) SSB, 1999-2005
In 1987, the Development Research Centre (DRC) under State Council initiated
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a research project on China’s tourism development strategies, in collaboration with 
the CNTA, CASS and some of the local tourism bureaus. This research project was 
ranked as a key state study and financed by National Social Sciences Funds. The 
research project mainly examined the past tourism development, China’s existing 
socioeconomic conditions and foreign experience and reached a set of conclusions. 
First, the study identified that tourism was a ‘sunrise’ industry; this meant that tourism 
would never decline. Second, tourism was an economic activity with salient cultural 
characteristics. Third, the development of tourism was primarily driven by market and 
consumption. Fourth, both international and domestic tourism can significantly 
contribute to the national economy in terms of total income, employment and 
development of other related industries. Fifth, the study advocated expanding tourism 
from an economic activity to an industry with the development pace exceeding the 
growth rate of GDP (source: interviews). However, the elevation of tourism as an 
industry concerned the position of tourism in China’s national economy. This 
initiative required the acceptance and support from the comprehensive government 
agencies.
Besides the policy research, the channels of policy-oriented learning diversified. 
Due to the further openness of China to the foreign world, the government took 
deliberate actions to learn from the tourism-advanced countries and regions. The 
learning took place in three aspects. First, senior government officials, business 
leaders and prominent scholars of foreign countries took up important advisory 
positions in government and non-government tourism associations. The former First 
Vice Prime Minister of Singapore was appointed by the State Council as consultant to 
the Chinese government on tourism. A team was set up by CNTA to study his views 
and recommendations for implementation. Hong Kong business leaders and foreign
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scholars were elected as the honorary advisors to the newly established China 
Tourism Association. Second, foreign experts from World Tourism Organization and 
academics were invited to provide advice on state tourism administration and on the 
particular policy issues. In 1987, the Secretary-General of UNWTO visited Tibet and 
provided consultancy on Tibet’s tourism development. Organized by CNTA, the 
former head of the British Tourism Authority and scholars delivered talks on functions 
of national tourism administration, international tourism marketing, tourism planning 
and socioeconomic impacts of tourism development for CNTA and local tourism 
bureaus. Third, central government actively sent delegations to visit the tourism 
industries in foreign countries and to attend inter-government conferences. 
Government delegations visited the developed and developing countries and regions 
characterized with fast paced tourism industry such as Singapore, Thailand, 
Philippines, Hong Kong, United States. These countries and regions all had a common 
feature, their tourism industries were either market-driven or market forces were the 
important stimulus for development. In 1987, CNTA attended a round-table 
conference for tourism ministers organized by UNWTO and West Germany. With a 
theme on tourism and development, the conference discussed how developing 
countries adopted tourism as an increasingly important strategy and how to maximize 
the gains from the utilization of tourism resources (CNTA, 1995b). These visits and 
learning all helped form a market-oriented angle to understand the issues arising from 
rapid tourism development.
The slow down of market growth, relaxation of investment to domestic investors 
and deterioration of tourism quality, which were mutually affected, intertwined to 
boost the formation of the ‘market’ concept in tourism. When China first opened its 
door in 1978, tourists flooded to China regardless of quality, product and prices
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offered, particularly from the United States and Japan. Interviewee D described:
“In the initial period o f China’s opening to the foreign world, the international arrivals 
were not demanding or picky. They felt fine only if  accommodations were available. In 
fact, there were not as many attractions or recreational facilities as today; not all areas 
o f Summer Palace and Forbidden City were opened to tourists. In that time, the 
international tourists just came to see what China was. ’’
High growth rates of 20% on average were recorded between 1978 and 1987 
except for 1982. Facing excessive demand and limited tourism capacities, government 
placed most of its emphasis on the provision of tourist facilities and attended little to 
marketing and market research on tourist behaviours. In fact, under the planned 
economy model, production and distribution dictated by central plan and 
administrative orders kept the ongoing momentum of the economy, there was little 
opening for marketing and promotion to exercise their roles. Interviewee E said 
‘marketing was entirely not required in the planned economy era.’ Due to the planned 
economy climate and political conception of tourism, the notions of ‘market’ and 
‘marketing’ were not well cultivated in the mindset of Chinese tourism officials. In 
the minds of most policymakers and practitioners, a large number of tourist arrivals 
and high growth rates were inevitable given China’s distinctive and unique tourism 
resources. It was also simply thought that tourists would come and tourism would 
blossom, provided that the glamorous attractions and luxuriously decorated and 
equipped hotels would be available. Prior to openness of tourism to domestic 
investors in 1984, delivery of tourism businesses was monopolized by the ‘tourism 
system’. The operational employees were knowledgeable, well-trained and abided by 
the working codes of foreign affairs. Making short-term money was not their career 
goal. Therefore, they were capable of maintaining the service quality at a satisfactory
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level. When commenting on the service quality provided by the employees before 
1984, Interviewee D remarked ‘tour guides dared not to be reckless, they were subject 
to the foreign affairs disciplines. However, the sense of foreign affairs has declined 
since the openness of tourism to domestic investors.’
After 1984, China’s tourism capacities strengthened greatly. The number of 
hotels and hotel rooms increased from over 500 and 76,900 respectively in 1984 to 
over 1,490 and 220,000 respectively in 1988, with the growth rates varying between 
15% and 40%. In 1988, travel agencies totaled over 1,570 (see Table 7.9 & 7.10). The 
hotels and travel services established post 1984 were invested by various government 
agencies. For example, around 1,900 hotels operated in 1990 were invested in by over 
430 government agencies or non-administrative organizations under the jurisdiction 
of over 20 ‘xitongs’ at central government level, local governments and state-owned 
enterprises. The government agencies in charge of these ‘xitongs’ included the CNTA, 
Ministry of Foreign Affairs, Ministry of Public Security, Ministry of Culture, Office 
of Overseas Chinese Affairs under State Council, All China Federation of Trade 
Unions, Communist Youth League, etc (CNTA, 1992b). In accordance with the rule of 
‘xitong’, tourism enterprises were administered by the government agencies 
responsible for their respective ‘xitongs’. From an administrative point of view, 
CNTA found it hard to intervene into other ‘xitongs’ to supervise these 
newly-established tourism enterprises.
As already mentioned, not all government agencies invested in tourism for 
business purposes, but rather were driven by various non-economic purposes. The 
non-economic motives were diverse, comprising conventions and meetings, provision 
of hospitality and accommodation for government officials, clients and guests,
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provision of welfare and recreational facilities to staff, staff training, provision of job 
opportunities for children of staff. The China Industrial and Commercial Bank, as one 
of four major state-owned commercial banks (the other three are Bank of China, 
China Construction Bank and China Agricultural Bank) established country-wide 
training centres for employees, these training centres had the hotel and recreational 
facilities. Because of their non-business purposes, these tourism enterprises were 
eligible to enjoy the privileges that were not open to other tourism enterprises (e.g. 
foreign invested joint-venture hotels). Taking the establishment and operation of 
training centres with hotel capacity as an example (not referring to the China 
Industrial and Commercial Bank), investment funds were provided from either 
government budget or directly from assets of supervising government agencies. The 
training centres were also eligible for exemption from hotel tax. After their 
establishment, these centres would conduct hotel business in the non-training period. 
These centres may or may not be required to pay business tax. The entry and 
existence of the above tourism enterprises caused three implications for development 
and competition in the tourism industry.
First, they did not as a matter of course upgrade their service standards and 
enhance their service quality. Second, they can operate their businesses at very low 
prices. Some tourism enterprises of this kind barely needed to cover the variable costs; 
the fixed cost (e.g. hotel building and facilities) had been borne by their supervising 
government agencies. The unfair competition to other tourism corporations was 
obvious. Third, these enterprises did not have to obey the rules of CNTA because they 
belonged to different ‘xitongs’. Moreover, the employees of tourism enterprises 
outside the ‘tourism xitong’ were no longer subject to foreign affairs working codes 
and disciplines. Material rewards instead of political ethics and foreign affair codes
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had prevailed among them. In the meantime, the government also devoted little effort 
to enhance the service quality, as most of its focus was concentrated on the ‘quantity’ 
of tourism rather than quality. The service quality could not be maintained at the 
satisfactory level before 1984. When the drive for visiting China eased, ‘China fevers’ 
cooled down and tourists became more demanding. They started to use international 
standards to gauge the quality of China’s tourist product s. Interviewee E indicated:
“After ‘China fever’, the repeated or the new batches o f international tourists became 
very demanding since they lifted their expectation level. They expected that the 
quality o f tourism products in China should be comparable to the international level. 
They did not expect to suffer from hardship in their China tours. ”
The geographical location of China is far from her major tourist markets such as 
Japan, United States and Western Europe. Air transportation becomes the crucial link 
between China and her tourist markets (Mak, 2003). Long haul air travel made the 
journey a barrier and increased the travelling expenses. China’s tour prices were 
relatively higher than her competitors. These factors all raised their expectation of a 
satisfactory level of service quality and lowered the tolerance level towards poor 
quality. From 1986 to 1988, the growth rates of tourist arrivals fell consecutively; the 
growth rates of foreigners in the same period were all below the level of 1985 (see 
Table 7.7). In 1988, the American market showed negative growth for the first time. 
One year later, the situation worsened further. The June 4th Incident in 1989 slashed 
tourist arrivals by 22.7% (see Table 7.7).
In order to compete for tourists, tourism enterprises had no way but to cut prices 
at the expense of sacrificing the service quality, leading to a price war in hotels and 
travel agencies lasting until the late 1990s. The tourism enterprises slashing the most
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amounts from prices were those operating at the lowest cost. As a result, service 
quality deteriorated. CNTA acknowledged internally and openly that the 
unsatisfactory quality in tourism was at an alarming level. An article written by a 
CNTA official published by China Tourism Daily (‘Zhongguo Luyou Bao’) in 
September 1989 pointed out that tourist complaints against quality had become more 
and more severe, reflecting a large gap between ‘hardware (facilities)’ and ‘software 
(quality)’ (China Tourism News, 1989). CNTA envisaged this critical issue in its 
internal journal ‘Luyou Diaoyan’ (Tourism Studies) that poor quality in the tourism 
industry had reflected through service quality, professionalism and ethics of 
employees (CNTA, 1990b). Since then, it had been learned by officials and 
practitioners that tourist demands were random and could not be controlled 
administratively. A series of deliberate marketing campaigns were launched to 
promote China in the international markets.
The ultimate reason for drastic downgrading in tourism quality rested with the 
lack of institutions, especially the market oriented institutions to prescribe the market 
behaviour as long as to induce incentives. Lieberthal (1995: p. 151) made the 
following remarks on China’s legal system from a Western angle:
“China, however, literally had no legal system and no law in a Western sense as of 
1977. When the PRC founded, the party (CPC) declared all Guomindang Laws invalid, 
and during the early 1950s it began to develop new legal codes to replace the defunct 
GMD statues. This effort, however, came to a halt at the beginning o f the Great Leap 
Forward, and it never resumed. As o f 1977, therefore, China was governed by 
decrees, by bureaucratic regulations, and by personal orders of various officials; it 
had no codes o f law at all. In addition, many of the decrees, regulations, and so on 
were kept secrets. "
Interviewee E also pointed out ‘China’s legal system is being established. In the
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Western countries, it is the legal system to play the role of government, rather than the 
government or administration.’ Decentralization inside the ‘tourism xitong’ and 
relaxation of market access can be viewed as the institutional change to the planned 
economy model as well as an outset in founding the market-oriented institutions. The 
decentralization and relaxation granted economic incentives to various parties and 
hence created different kinds of stakeholders. Nevertheless, market-oriented 
prescriptive institutions have not been established to regulate their market behaviors 
as well as to structure the economic incentives, such as a quality assurance 
mechanism to formulate the quality standards and to monitor their implementation. A 
chaotic market therefore occurred. The CNTA clearly understood this ‘disease’ and 
discerned that an ‘innovative’ concept and its associated implementation instruments 
should be adopted to resolve the deterioration in quality across the tourism sector. 
The concept was required to get rid of the restraining ‘xitong’ notion under the 
planned economy model for managing the various stakeholders, most of whom were 
the administrative organs. Moreover, the implementation instruments should gear to 
market needs and should also be workable and practicable in this transitional period 
within which the planned economy model declined, whereas the market economy 
model had not been entirely accepted and established.
CNTA proposed the ‘industry management’ concept instead of the traditional 
‘enterprises administration’ concept. Interviewees A pointed out:
“We saw that many travel businesses were run by non-tourism government agencies 
or their subordinate enterprises. The traditional ‘tourism system’ could not manage to 
this situation. Therefore, we initiated the ‘industry management’ measure. ”
And,
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“At the initial period o f 1980s, the term ‘tourism system’ was frequently used and 
referred to. Nevertheless, the ‘tourism system’ faded away in late 1980s; the notion of 
‘tourism industry’ emerged and intensified. When funds from foreign and domestic 
investors were allowed to enter the tourism sector, the notion o f ‘tourism industry’ 
intensified. Although these travel businesses were not under the ‘tourism system’, 
they actually existed in the tourism sector. ”
The ‘industry management’ required the central and local tourism 
administrations to shift from micro-control -  administration of personnel and 
resources of enterprises in ‘xitong’ to macro-management -  formulating the state and 
regional development plans and establishing the market oriented institutions 
comprising incentive mechanisms and prescriptive benchmarks on the quality of 
tourism products and services which should be applicable to whole industry and also 
geared to market needs (CNTA, 1992b) The incentive mechanisms actually followed 
the thoughts of Deng Xiao Ping and other reform-minded leaders in recognizing the 
necessity of material rewards (i.e. running tourism businesses for profit-making) and 
spiritual rewards (i.e. running tourism businesses for staff welfare). The prescriptive 
mechanism should be built up to protect the rights of consumers and fair competition 
among enterprises. This ‘industry management’ enabled the CNTA and local tourism 
administrations to conceptually deal with the rigidity of the ‘xitong’ notion and to 
exercise the management on a whole industry basis. Whether this concept could be 
implemented hinged on whether the State Council would extend the purview of 
CNTA’s authority.
Furthermore, the ‘industry management (hangye guanliy approach was a new 
idea and matched the onward trend of market-oriented reform. The notion of 
‘industry’ in China had been relatively very weak. Before the founding of People’s
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Republic of China in 1949, the economy suffered from war-ruin and economic sectors 
shrank. After 1949, the planned economy model reigned, the term ‘production 
departments’ (shengchan bumeri) was used to present the official name of China’s 
economic sectors such as ‘industrial department’, ‘agricultural department’, reflecting 
a prototype of the central plan model in which professional government agencies 
dictated to their subordinate enterprises in production and distribution. During the 
Cultural Revolution, the name ‘production departments’ was replaced by ‘battlefronts’ 
{zhan xian) for adhering to ‘politics-in-command’ orthodoxy. In the early reform era, 
the term ‘xitong’ arose (CNTA, 1996b). ‘Xitong’ depicted an increasingly expanded 
central plan model inside which government functions, enterprise functions and 
interest arrangements were institutionalized together. The initiation of ‘industry 
management’ in the tourism sector showed that the concept of ‘market’ had become 
prosperous in the tourism sector, since the two ideas matched each other. Industry is a 
conventional concept that refers to a population of organizations operating in the same 
realm as denoted by the similarity of products and services (Scott, 2001). Hirsch 
(1985), Scott and Meyer (1991) and Scott (2001) further developed this concept and 
proposed the constructs of ‘industry system’ and ‘societal sector’.
To the CNTA, the introduction of international tourism norms as the instrument 
to exercise the industry management was considered as a practicable approach to 
upgrade China’s tourism quality. The international tourism norms here refer to those 
widely-accepted standards and practices that are advocated by the business 
community and welcomed by customers (CNTA, 1996b). Adoption of international 
norms and practices in China can obtain the support from foreign-invested business 
and satisfy the demands of international tourists for quality products. For example, the 
implementation of ‘hotel star-rating’ actually followed the international norms.
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Interviewee A said ‘The hotel star-rating programme was more scientific and was 
welcomed by the hotels.’ More importantly, upholding the banner of international 
norms, rather than directly using the appellation of ‘market oriented transformation’, 
made it politically accepted by pro-plan forces and pro-market forces. Thereupon, 
tourism policy paradigm evolved under the contour of the central plan model, but its 
essence was marketization. Nevertheless, consensus of policy-oriented learning 
reaped by the tourism field, needed to be accepted by the comprehensive government 
agencies -  SPC and MoF.
7.2.1.2. Policy-Oriented Learning by Comprehensive Government Agencies
In general, the comprehensive agencies supported the development of tourism as 
an economic activity in principle. However, their conception of tourism development 
differed from the one learned by the tourism field represented by CNTA. The 
contrast was in the understanding of the role and importance of tourism in the national 
economy, particularly towards strong market growth of domestic tourism in this 
period. As a result, the thrust of their support varied in accordance with the degree of 
emphasis of their leaders. Interviewee A remarked ‘the comprehensive government 
agencies all supported the development of tourism. Nevertheless, their support could 
not be reflected in the concrete situations.’
Historical Priorities in the Development of China’s National Economy
The Chinese government classified all economic industries and activities into 
three sectors. The primary sector usually refers to agriculture, but also comprises 
fishery, pasturage, etc. The secondary sector consists of industries and construction; 
industries including heavy industries such as military production and light industries 
such as textiles. The tertiary sector refers to service industries such as tourism,
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financial services, insurance etc (SSB, 2005).
As discussed in Chapter Five, the Chinese government placed the foremost 
priority on industries and agriculture since 1949. Consequentially, over-emphasis on 
industrialization and low investment fund in agriculture led to the structural problems 
in the economy. As of 1978, the primary sector accounted for 28.1% of GDP and 
70.5% of total employment, reflecting that the low level in utilization of technology; 
the secondary sector headed by heavy industries contributed to 48.2% of GDP and 
17.3% of employment (SSB, 2005). The lowest proportion was from the tertiary 
sector. The tertiary sector had not drawn the adequate attention of government and 
thus failed to play an active role in China’s modernization. Moreover, the Soviet-style 
central plan model also created the planning organs and new technocratic elite of 
economic and managerial professionals who were used to design and implement the 
Soviet-style plan (Saich, 2004). The State Planning Commission was established in 
the early 1950s and played a crucial and comprehensive role in the development and 
management of China’s planned economy in accordance with the party and state 
policies. Despite smaller number becoming the leaders of China, the majority of elites 
gradually took up the key positions at the bureaucratic level. During the past decades, 
bureaucratic organization and personnel change below commissions and ministries, 
i.e. department or bureau level, tended to be stable and slow. No matter how 
commissions and ministries merged or split, the departments and bureaus basically 
remained the same. Chinese leaders rarely proceeded with great personnel changes at 
department and bureau level. Entering the 1980s, the same officials recruited during 
the 1950s grew up under the planned model had become the bureaucratic backbone 
and were increasingly relied on by leaders. More importantly, bureaucratic continuity 
and inter-agency cooperation promoted the development of mutual knowledge and
understanding in policy areas across commissions and ministries. Some officials at 
division level under department or bureau were found more knowledgeable even than 
department directors or vice ministers (Lieberthal & Oksenberg, 1988; Saich, 2004). 
This part helps to explain why the comprehensive agencies formed different views 
towards tourism and why their views were so decisive during the period of both 
international and domestic tourism demonstrating the strong development trend.
Tourism in the National Economy under the Planned Economy Domain
As discussed before, travel services and guesthouses for international tourists 
had been never incorporated into China’s planned economy system before 1978. In 
the meantime, social hostels were available to provide the basic accommodation 
services for the populace on business or personal trips. The facilities provided by 
hostels were for plain stay and quality was not the concern. In Mao’s China, 
government strictly controlled social mobility (Lieberthal, 1995), demands for 
personal travel were on a very limited base. In general, travel services, guesthouses 
and social hostels had been regarded as a ‘non-productive’ sector in economy.
The economic function of tourism has been recognized and accepted in 
accordance with the figures of foreign exchange yielded. Nevertheless, incorporation 
of tourism in the national economic and social plan, to a large extent, was a response 
to a specific economic condition that the capacity of petroleum in earning foreign 
currencies diminished as well as a preliminary understanding towards tourism attained 
from past experience. Tourism development was considered as ‘require less 
investment, yet have quicker results, better efficiency, larger employment 
opportunities, and a greater potential to improve people’s livelihood than many other 
tertiary service sectors” (CNTA, 1995b). This understanding appeared to be very
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initial and only touched on the surface. Capital investment in tourism covers a wide 
range from infrastructure (e.g. airports, roads and railways) and advanced wide-body 
aircrafts to tourist facilities such as hotels and tour buses. These investments all 
required enormous funds. Actually, the role, status and potential contribution in the 
national economy of tourism had not undergone a solid and in-depth debate and 
discussion at bureaucratic level in comparison to other policy areas. According to 
Lieberthal and Oksenberg (1988), the Three Gorges project had been analyzed and 
discussed within the State Planning Commission, State Science and Technology 
Commission, Ministry of Water Resources and Electric Power (established in 1982 
and abolished in 1988’s administrative reform), Ministry of Communication for over 
thirty years. Furthermore, The State Planning Commission, The State Economic 
Commission, The Ministry of Petroleum Industry (established in the 1960s and 
abolished in 1988’s administrative reform), Ministry of Foreign Economic Relations 
and Trade (renamed to Ministry of Commerce in 2003) and other relevant 
departments had worked on offshore oil issues since 1960s. Discussion on tourism 
development just commenced in this period, many efforts and cooperation were 
required to achieve the overall and inter-agencies consensus on tourism development 
from a comprehensive and national perspective. This was under the purview of 
comprehensive and supra-ministerial agencies.
Similar to some other countries, tourism in China was also regarded as an 
insignificant and frivolous sector compared to the crucial roles played by industries 
and agriculture in the economy, as modernization was thought to be attained by 
industrialization. Interviewee A pointed out:
“The comprehensive government agencies are used to understand tourism based on
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the planned economy thought. They attached the importance to the agriculture and 
industries and considered tourism as petty and unimportant. Tourism was simply 
viewed as an activity o f ‘dining, recreation and amusing ( ‘Chi’, ‘He’, ‘Wan’, ‘Le’) ”
In fact, tourism also could not convince SPC and MoF of its economic 
significance in the national economy in this period. In 1991, total incomes earned 
from international and domestic tourism accounted for 1.6% of GDP (see Table 7.11). 
Although tourism incomes soared sharply from 1978, they contributed most to local 
finances rather than central finances, since the majority of tourism enterprises were 
owned by local governments.
As stated before, tourism is a demand-driven industry. Under the planned 
economy ideology, the demand side of the economy was restricted by government 
through the central master plan and was not attached with emphasis. The economic 
growth, from the viewpoint of the Chinese government, was energized mainly by state 
investment on the supply side, rather than consumption on the demand side. The 
Chinese government encouraged people to create and accumulate wealth, not to 
exhaust them through consumption, so that government could mobilize more and 
more resources nation-wide for ongoing development. The political slogan ‘the 
production is foremost, life is second’ was to promote this purpose. Domestic tourism, 
as a kind of consumption behaviour, was conceived as not conducive to the economy. 
This was the primary reason why domestic tourism was not recognized as a 
development tool by comprehensive agencies, even though local government 
appreciated domestic tourism as contributing to local development. Interviewee E 
said:
“Between 1949 and 1978, the party and government educated the Chinese people to
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live on the hardship and to strive for socioeconomic construction, rather than 
encouraged people to spend the money on consumption. The people were inspired to 
create the values or accumulate the values, rather than spend money. From the 
traditional sense, touring and recreation was not a correct lifestyle”
And,
“From the political and educational perspective, the government always stressed on 
the plain and hardship living ( ‘jianku pusu’). And, the ancestors o f Chinese also 
regarded the ‘hardworking’ and ‘plain living’ as virtues, people should save their 
surplus moneys. Elders accumulated the wealth for the youngsters; parents did so for 
their children. Neither government nor society recognized the ‘recreation’ and ‘touring’ 
as a kind o f ‘right consumption’. And, touring and recreation were always criticized 
and condemned in the past. In the mindset o f people, there was no such notion o f 
‘leisure’; such kind o f consumption was not recognized. It was considered not 
encouraging people to ‘travel’ and ‘tour’, the surplus money should be saved and put 
into investment by state. In the past, people’s consumptions on books, foods and 
clothing etc were regarded as ‘right consumption’; the consumption on travel and 
leisure was not viewed as ‘correct’. ”
Tourism is by-product of wealthier and developed countries, its sustainable 
growth relied on the continuing increase in disposable income per capita. The rapid 
growth in international tourism from the Western World and Japan has tended to link 
tourism and the developed world together (Mak, 2000). In China, tourism was simply 
described as ‘sightseeing’ or ‘dining, touring and recreating’ -  a lavish life style. It 
was viewed by the comprehensive agencies that domestic tourism should be promoted 
when China would have attained the adequate level of development and the masses 
would have become wealthier than at present. Thus, they found it hard to promote 
domestic tourism by policy when a large amount of the population still lived in 
poverty. Furthermore, tourism viewed as a luxury activity was not a right life style 
under the traditional socialism ethics. The traditional socialist ethics about life style 
and traditional Chinese values all canonized plain living. The socialist ethics further
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denounced that material and enjoyment pursuits were the base for the emergence of 
the ‘bourgeoisie’. During the Cultural Revolution, the ‘politics-in-command’ and 
‘political struggle’ orthodoxies had been elevated to the highest level. Tourist 
activities were condemned as the ‘life style of landlords and bourgeois’ and travel 
agencies were blamed as ‘seedbed of capitalists’ (CNTA, 1996b). These values and 
notions still impacted on the government officials. In 1986, CPC and the State 
Council jointly issued a notice to prohibit leisure travel made by cadres in using 
public funds, a similar notice was distributed again in 1987 (CNTA, 1995b). As a 
result, domestic tourism, which does not earn foreign exchange, was not justified as a 
valid consumption. From the viewpoints of the comprehensive agencies, consumption 
of daily necessities such as food and clothes was valid. Thus, domestic tourism was 
regarded as a ‘non-productive force’.
To sum up, tourism as an economic activity in this period failed to seize the 
attention of the comprehensive agencies. Generally, tourism was unable to 
demonstrate its economic significance in the national economy. Specifically, foreign 
exchange earned by international tourism benefited the local finances mostly, and 
consumption generated by domestic tourism was not acknowledged as a valid 
development tool in the contour of the supply-driven planned economy model. 
Therefore, the market-oriented nature of tourism could not be formally added as an 
essential of the tourism policy paradigm, only the Know-how element -  industry 
management was added to the tourism policy paradigm.
7.2.2. Basic Tourism Policy Decisions
In this historical period, tourism was officially declared as an economic activity 
in the national plan, the economic goal of tourism became the overt purpose. Tourism
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was designated as one of the three largest foreign exchange earners together with 
foreign trade and export of labour (CNTA, 1995b: p.58). Premier Zhao Ziyang 
remarked on the economic development of tourism when meeting with the 
Director-General of CNTA and other delegates in attending the National Tourism 
Works Conference on 21 January 1986:
“Tourism development by the state has the important meaning, tourism is an important 
component o f China’s economic construction and one o f three ‘pillars’ in earning 
foreign exchange -  trade, tourism and the export of labour. Now, we should 
incorporate tourism into the plan o f governments at each administrative level. The 
state should incorporate the tourism into the national plan, so should do the local 
governments too. Tourism should be considered from the perspective o f development 
strategy” (CNTA, 1995b: p. 58)
On 12 April 1986, the National People’s Congress endorsed ‘The Seventh 
Five-Year State Plan for the Economic and Social Development (1986 -  1990)’. 
Tourism was for the first time incorporated into the state plan as an economic activity. 
The Plan stated clearly ‘the state will developed tourism in great efforts in order to 
reap more foreign exchange and to promote the friendly exchange among nations’ 
(CNTA, 1995b). The political goal of tourism development was also seen as important, 
but it was placed behind the economic goal and to underpin the economic 
development of tourism. In addition to the promotion of friendship, the political goal 
of tourism shifted to be more defensive to safeguard China’s socialist fabrics when 
facing the influence of Western ideologies, values, culture and life style spread over 
by a large influx of leisure and business tourists. Two concrete tourism policy 
decisions were deliberately made in order to implement the political goal of tourism 
development in this period (these will be discussed in the later section).
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CNTA was allocated RMB$ 500 million funds by the State Council for tourism 
development annually. However, the lack of recognition of the importance of tourism 
affected the thrust in the implementation at the level of the comprehensive agencies. 
To the CNTA, the financial funds of RMB$ 500 million enriched its financial 
resources available and strengthened its investment capacities. CNTA utilized the 
funds to aid the development and maintenance of attractions deemed to be financed 
by central government, and to subsidize the local governments in financial difficulties. 
Initially, RMB$ 150 million were grants, the remaining amounts were the loans 
offered by the China Construction Bank and some international financial institutions 
with more financial risks. Appropriation of funds was handled by the Department of 
Social Development, State Planning Commission. From the viewpoint of the CNTA 
and fund recipients, the more the amount of grants, the more attractive the funds 
would be. However, the grants were reduced to RMB$ 90 million later and the 
amount of loans increased accordingly. Consequentially, the financial risks borne by 
CNTA and fund recipients rose and CNTA’s investment capacities had been weakened. 
By the end of 1990s, CNTA only injected RMB$ 30 million in the Grand Canal in the 
development and maintenance of Nanjing (capital city of Jiangsu Province), and the 
Lijiang Project in Guilin. Due to the limited grants, CNTA only could aid the areas 
requiring less investment such as construction of quality and hygienic toilets in tourist 
attractions (source: interviews). This did not imply that tourism development was 
treated unfairly or even discriminated against. As a developing country with backward 
socioeconomic conditions, China faced an acute shortage of investment funds for a 
long time, allocation of RMB$ 500 million demonstrated the commitment of 
government to the development of tourism. Nevertheless, a lot of areas required 
policy attention and resources of government. When urgent matters came, the priority 
in resources allocation for tourism reduced. Furthermore, the Five-together policy
implemented in 1984 greatly inspired the local governments and other parties to take 
parts in tourism, they actively explored the channels to raise funds. It was roughly 
estimated that local governments totally invested RMB$ 2 - 3  billion. It was also 
viewed that the active participation of local governments lessened the financial 
commitment from central government.
The conservative approach to the tourism development strategy taken in the first 
historical period gradually eased in accordance with the expanded tourism capacity. 
Except for civil aviation, supply of both the hotels and travel agencies gradually met 
tourist demand quantitatively by the end of the 1980s. The tourism development 
strategy started to incline to marketing, quality enhancement and industry 
administration in this period, especially after the June 4th Incident in 1989.
7.2.3. Concrete Tourism Policy Decisions
Since the market concept had been nurtured in the tourism sector, concrete policy 
decisions on the demand side started up. On the supply side, market-oriented 
institutional building emerged, which were under CNTA’s policy responsibility and 
did not require the consensus building at the bureaucratic level.
7.2.3.I. Demand Side -  Emergence of Tourism Marketing
In this period, the decline of the planned economy model occurred in spite of its 
swing back after the June 4th Incident. Nevertheless the consensus on the 
establishment of a market economy had not been achieved and the building of 
market-oriented institutions was in gestation. This institutional gap or vacuum had 
provided some influential actors with an opportunity to wield their personal power in 
policy-making. These influential actors included the bureaucratic officials in central
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government and local elites. The idea of tourism marketing and industry management 
adopted by CNTA actually all originated from the initiation of local tourism officials 
with strong political influence.
Beijing held the important political position in China. As the capital of China, 
Beijing is one of four municipalities directly under central government. The party 
secretary of Beijing is a member of the Politburo of CPC concurrently. The Director 
of the Beijing Tourism Administration in the mid-1980s, was the offspring of one 
communist patriarch ranked after top leaders -  Deng Xiao Ping, Chen Yun and Peng 
Zhen. His personal resources enabled him to boldly conduct the tourist year marketing 
campaign for the first time -  Year of the Dragon. Given the status of Beijing, the 
measures taken by Beijing in tourism administration in fact had some demonstration 
effects to CNTA and other local tourism bureaus. After the tourism downturn resulting 
from the June 4th Incident, a series of promotional campaigns conducted by CNTA 
commenced, and the promotional budget also saw a significant increase.
1.23.2. Supply Side -  Partial Institutionalization towards Marketization
The reform of tourism institutions in the first historical period, to a large extent, 
focused on the quantity of supply. In this period, the quantity of tourist facilities 
increased sharply. For example, hotels increased from 710 by 1985 to 2130 by 1991 
(see Table 7.9). Except for transportation, the supply of tourist facilities such as hotels 
and travel agencies generally met tourist demand. Nevertheless, the quality of supply 
was found to have deteriorated in nearly every aspect of tourism. In the hotel sector, 
there was a mismatch between facilities and services, i.e. luxury hotels with poor 
service quality (China Tourism News, 1989). For the travel agencies, complaints 
about tour guides became more and more acute, the tour guides were blamed as a
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deterioration of ethics reflected by ‘no tips, no services’. Under the notion of industry 
management, ‘centralizing the leadership and decentralizing the operation’ 
transformed to the adoption of the prevailing international norms and practices to 
manage the tourism industry.
Grant of Authority for Industry Management to CNTA
The lack of adequate tourism institutions retarded the development of the 
consumption driven tourism industry. To a large extent, the absence of quality 
benchmarks on facilities and services delivery was one of the main causes of the 
mismatch of hardware and service quality in the hotel sector. Implementation of the 
‘industry management’ concept facilitated the building of tourism institutions, but its 
prerequisite rested with whether CNTA could be granted with the adequate authority. 
The deterioration of tourism quality after 1989 compelled the CNTA to consider the 
expeditious practice of industry management. In the policy proposal made to the State 
Council, the CNTA drafted around fifty items regarding its implementation, including 
the clear delineation of scope and responsibilities. Strong opposition came from about 
twelve departments who put forward different views from their organizational angles. 
It was generally agreed that CNTA was tasked with the administration on the whole 
industry on the top of ‘xitong’, but details were lacking. Industry management tended 
to be nominal if the corresponding administration authorities were not granted.
The Normative Practice -  Hotel Star-Rating Programme
The lack of concrete authorities did mean that industry management would fail in 
implementation. From another perspective, the grant of authority did not mean that 
authoritativeness could be built up. The establishment of authoritativeness actually 
depended on whether the measures taken by CNTA followed the regularity of market
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trend. Construction of market-oriented rules facilitated the CNTA to foster its 
authoritativeness in industry administration. The hotel star-rating programme was a 
quintessential work.
Hotel construction involved enormous funds. Unsatisfactory performance of a 
hotel would cause enormous business loss. Therefore, CNTA decided to formulate the 
quality benchmarks for China’s tourist hotels through applying international hotel 
star-rating practice. The whole process of the design and development looked well 
prepared and cautiously implemented. It reflected that the representative foreign 
expertise was solidly drawn, domestic opinions were sufficiently sought, feasibility in 
China’s context was appropriately considered and implementation in stages. In 1987, 
series of seminars to explore the domestic opinions were held by CNTA that involved 
hotels, local tourism bureaus, travel agencies and academics. Later, a seminar with 
Hong Kong hotel practitioners was held to explore the feasibility of hotel star-rating 
in China, given that Hong Kong is a Westernized Chinese society in which Western 
thoughts and values blend with traditional Chinese culture and values. When the 
feasibility issues were appropriately clarified, a senior Spanish tourism official 
commissioned by UNWTO was invited to conduct the consultancy work. After 
visiting over 110 different hotels in 15 tourist cities, an in-depth discussion was held 
with CNTA on general guidelines, methods and quality benchmarks and consensus 
was reached. In 1988, the State Council approved the implementation of ‘Star 
Standard and Star-Rating of Tourist Hotels in the People’s Republic of China’. From 
its effective date to the present, China’s hotel star-rating system is on recommended 
and volunteer-participation basis. On the basis of experimental implementation in 
major tourist cities, the system was further diffused nationwide in 1990 (CNTA, 
1995b).
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In 1993, the then Ministry of Internal Trade [renamed the State Internal Trade 
Bureau in 1998] issued the ‘Standards Grading for the Hotels and Guesthouses 
Grading’ that also covered the tourist hotels. The Standards nevertheless were unable 
to secure sufficient support from the hotel sector. In 1994, the Ministry worked with 
the State Quotations Administration to enforce its implementation. But the 
implementation failed. The CNTA’s hotel star-rating system enabled hotels to project 
their market position and gear themselves to the international tourism market. The 
system reaped popular supports from hotels.
Ideological Regulations in Tourism
The communist party and government never considered weakening the political 
goals of tourism. It appeared that leaders and senior officials kept alert to the political 
dimension of tourism. Political issues arising from the economic undertaking of 
tourism regularly drew concern from leaders. In 1985, the Secretariat Meeting of CPC 
held in March remarked
‘Obtaining the commission privately and asking for tips will not increase the social 
wealth, these misconducts are considered for purely pursuing the personal interests 
and will be detrimental to the national interests and prestige. ’ (CNTA, 1995b: p. 53).
Furthermore, Qiao Shi, the member of the Politburo of CPC, attended to the issue of 
tips and commission receiving and requested CNTA to formulate the rules to prohibit 
it (CNTA, 1995b) in November 1986. It was insisted that the socialist values should 
be adhered to in the tourism development. The ‘Ban on Receiving the Tips and 
Commissions in Tourism Business’ was issued and implemented by CNTA in 1987 in 
safeguarding the socialist values and withstanding the influences of capitalist business 
practices. Furthermore, the Chinese government intensified the use of tourism as a
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channel to promote Socialist China and to counteract the proliferation of Western 
ideologies and values from tourists. In 1986, the State Council promulgated the 
‘Administrative Methods on the Internal Television System in Hotels’. According to 
the methods, the internal TV system was adopted to promote China’s socialism to 
hotel guests. This Method stated ‘The internal TV system is not only a service 
provided by the hotels, but also a window for tourists to understand China and our 
propaganda tool. It should become our frontline in promoting China’s socialism’ 
(CNTA, 1995b: p.58).
7.2.4. Summary
This was a struggling period. Although it had been realized that both the 
international and domestic tourism were a market oriented and consumption driven 
industry based on the past development experience, market oriented tourism policy 
paradigm could not be formed under the dominance of China’s planned economy 
ideology. The strong market growth of domestic tourism was disregarded. As a blend 
and compromise, the tourism policy paradigm only saw a partial and incomplete 
evolution to the market direction, in the form of ‘adoption of international norms’ 
essential, rather than the ‘full’ marketization. Since tourism was officially declared as 
an economic activity in the national plan, the economic goal of tourism became the 
overt purpose. Tourism was designated as one of the three largest foreign exchange 
earners together with foreign trade and export of labour. The partial evolution of the 
tourism policy paradigm to marketization also led to the partial institutionalization 
towards marketization. The institutional building in this period was limited to the 
adoption of ‘international norms’ -  hotel star-rating.
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7.3. Historical Period Three: 1992 -  Present
Generally speaking, the tourism policy paradigm saw a major breakthrough in 
this period, with tourism formally positioning in the national economy. It resulted not 
only from the policy-oriented learning towards the environment, but also a shift in 
ideology to the market economy model.
7.3.1. Ground-Breaking in the Evolution of Tourism Policy Paradigm
As discussed in Chapter Five, CPC’s ideological orthodoxies have undergone a 
major evolution. The ideological contest of the planned and market economy 
officially ended in 1992 when CPC formally announced the establishment of the 
‘Socialist Market Economy Model’ at its Fourteenth National Congress. The term of 
‘Socialist Market Economy Model’ was used to distinguish China’s market economy 
from the market economies in capitalist nations and to highlight China’s socialist 
nature where public ownership (state sector) still predominates in the national 
economy. Under China’s market economy model, with the market mechanism being 
established instead of the central master plan, is now increasingly playing the primary 
role in resources allocation. The role and function of government changed 
fundamentally from economic administration to economic regulation. Since then, the 
Chinese government has been focusing on the establishment of market institutions.
China in the reform era generally saw the socioeconomic diversification in 
economic ownership and interests, stratification, social values and life styles and rise 
of non-government organizations. In order to safeguard and enhance the CPC’s 
leadership in China’s political and social life, General Secretary Jiang Zemin, 
proposed a new ideological orthodoxy ‘Three Represents’. His successor Hu Jintao 
further substantiated this orthodoxy through the initiation of the ‘Scientific
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Development Concept’ in order to turn from the previous concentration on economic 
development to a coordinated development amidst political, economic, environmental 
protection aspects for the establishment of a ‘harmonious society’. It appeared that the 
Chinese traditional Confucian’s value -  ‘harmony’ had been revived in China’s 
ideological realm. Furthermore, China’s ideological orthodoxy in foreign affairs also 
evolved. It seems that the Chinese government tried to comply with the prevailing 
international norms and to actively participate in the construction of the international 
norms and orders, instead of the previous orthodoxy of ‘not challenging the leadership 
of the United States in the global affairs’. Generally speaking, the trend of ideological 
evolution post 1992 tended to be more open, liberal, human-based and harmonious.
7.3.1.1. Joint Policy-Oriented Learning under the Market and Humanistic 
Oriented Ideological Orthodoxies
Only under the market-oriented orthodoxy can stimulation and satisfaction of 
demand and consumption be recognized and promoted as a valid and useful 
instrument by government to boost economic development. CNTA’s Policy Document 
‘Tourism as A New Growth Pole of the National Economy’ (1999b: p.3) stated:
“During the great process o f China’s economic development and the establishment o f 
Socialist Market Economy model, tourism is increasingly exhibiting its enormous 
potentials as a new growth pole o f the national economy ”
Only under the humanistic oriented orthodoxy can the pursuit of quality of life be 
legitimized and justified for promotion. During his inspection visit in Huangshan in 
2001, General Secretary Jiang Zemin conveyed:
“If every Chinese person could take a tour once a year, many things in China would
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become easy” (CNTA, 2004b).
Xinhua News Agency (also named ‘New China News Agency’) directly under the 
State Council, as one leading news and propaganda organization, promoted the leisure 
economy and leisure travel during ‘Labor Day’ holidays period in 2006 through a 
theme article the ‘leisure society awaits you’ (Xinhua News Agency, 2006b). And, 
only under the comprehensive and coordinated development orthodoxy can the 
multi-functions of a socioeconomic sector be fully explored. The market and 
humanistic oriented orthodoxies complemented each other. The market mechanism is 
a fundamental means to accomplish the humanistic ends. The humanistic oriented 
orthodoxy further justifies the legitimacy of using the market as the main mechanism 
of resources allocation through which the desires of people could be directly 
channeled. These two orthodoxies served as the guiding interpretation framework for 
policy actors to review the domestic environment, international environment and 
position of tourism in China’s political, economic and social realms.
Domestic Environment
In general, China’s domestic environment has undergone remarkable and 
profound changes. These changes brought about many socioeconomic improvements 
on the one side and also a set of serious socioeconomic problems on the other hand.
Advancements in Socioeconomic Conditions
Generally, socioeconomic conditions saw a substantial improvement, reflected 
by the continual increase in the Gross National Product (GNP), disposable income 
and savings and leisure time (see table 7.12). The lives of the Chinese people 
improved significantly during the past decades. In the wealthiest cities, people can
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enjoy their lives on a par with the developed world. On average, the urban Chinese 
actually have access to real choice and quality in many areas of life such as catering, 
entertainment, communications, travel and leisure, fashions and housing. 
Commencing from 1999, the Chinese people can enjoy an additional two statutory 
holidays in the Labour Day period and the Lunar New Year Holiday period 
respectively. Through some arrangements, Chinese people nowadays can enjoy three 
one-week holidays in Labour Day, Lunar New Year and National Day periods. The 
Chinese government and people usually call these holiday weeks as ‘Golden Weeks 
(Huang Jin Zhou)’. These advancements stimulated the further boom of domestic and 
outbound travel.
Table 7.12 Accumulated Wealth of Chinese People 1978 -  2004
Y ear GNP 
(RMB 
Billion $)
Growth
%
P er C apita
Annual
Disposable
Income of
U rban
Household
(RMB$)
Growth
%
P er C apita
A nnual
Disposable
Income of
R ural
Household
(RMB$)
Growth
%
Total
A m ount of 
Saving 
(RM B 
Billion $)
G rowth
%
1978 362.4 - 343.4 - 133.6 - 21.6 -
1980 451.8 24.7 477.6 39.1 191.3 43.2 40.0 85.0
1985 898.9 99.0 739.1 54.8 397.6 107.8 162.3 306.2
1986 1020.1 13.5 899.6 21.7 423.8 6.6 223.8 37.9
1987 1195.5 17.2 1002.2 11.4 462.6 9.2 307.3 37.3
1988 1492.2 24.8 1181.4 17.9 544.9 17.8 380.2 23.7
1989 1691.8 13.4 1375.7 16.4 601.5 10.4 514.7 35.4
1990 1859.8 9.9 1510.2 9.8 686.3 14.1 703.4 36.7
1991 2166.3 16.5 1700.6 12.6 708.6 3.2 910.7 29.5
1992 2665.2 23.0 2026.6 19.2 784.0 10.6 1154.5 26.8
1993 3456.1 29.7 2577.4 27.2 921.6 17.6 1476.2 27.9
1994 4667.0 35.0 3496.2 35.6 1221.0 32.5 2151.9 45.8
1995 5749.5 23.2 4283.0 22.5 1577.7 29.2 2966.2 37.8
1996 6685.1 16.3 4838.9 13.0 1926.1 22.1 3852.1 29.9
1997 7314.3 9.4 5160.3 6.6 2090.1 8.5 4628.0 20.1
1998 7801.8 6.7 5425.1 5.1 2162.0 3.4 5340.7 15.4
1999 8057.9 3.28 5854.0 7.91 2210.3 2.23 5962.2 11.64
2000 8825.4 9.52 6280.0 7.28 2253.4 1.95 6433.2 7.90
2001 9572.8 8.47 6859.6 9.23 2366.4 5.01 7376.2 14.66
2002 10393.5 8.57 7702.8 12.29 2475.6 4.61 8691.1 17.83
2003 11674.1 12.32 8,472.2 9.99 2,622.2 5.92 10,361.7 19.22
2004 13658.4 17.00 9,422.0 11.21 2,936.0 11.97 11,955.5 15.38
Source: SSB, 2005
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Socioeconomic Problems
The rapid development and expeditious transition from a planned economy to a 
market economy also brought about a set of acute socioeconomic problems. These 
problems included the insufficient aggregate demand, high population and 
unemployment, economic restructuring, regional imbalance, social unrest in some 
situations.
The Chinese economy is now operating with demand driven market forces. 
Nevertheless, China has faced insufficient aggregate demand since the late 1990s. 
After 20 years of rapid economic development, the aggregate supply generally 
satisfies the aggregate demand. The supply of daily commodities and household 
appliances almost meets the demand, particularly in urban and wealthy rural areas 
(Zhu, 1998). But, the perceived expenditure in the near future also rose sharply, as the 
government gradually withdrew its subsidies from a wide range of social welfare 
activities. The education, medical services and housing are marketized to a large 
extent (Saich, 2004). According to Xinhua News Agency (2006d), the Chinese people 
generally observed the high costs in education, housing, food and medical services 
that restrained the demand for consumption. The Chinese people became inclined to 
save more, rather that consume more. The propensity to save is higher than the 
propensity to spend. China became bogged down with insufficient aggregate demand. 
In a market economy model, the weakness in demand and consumption has drawn the 
attention of the government.
Compared to the primary and secondary industries, the tertiary industry revealed 
strong potential for development. The proportion of employment provided by the 
primary sector reduced from 58.5% in 1992 to 46.9% in 2004. Between 1990 and the
316
present, the proportion of employment offered by the secondary sector remained 
around 22% (SSB, 2005). Within the secondary sector, heavy military industries 
accounted for the substantial portion. These military industries were constructed 
under the Third Front Policy formulated by central government in the mid-1960s, 
when facing the military threats from the former Soviet Union and United States. This 
policy emphasized the military development through the state investment in 
agriculture, mining and heavy industries over the production of consumer goods and 
on relocation of key industries and factories to the interior and remote areas (source: 
interview). From the 1980s, international tensions among Western and Eastern blocs 
eased up, China also open its long-closed door to the world and US-China 
relationships moved from confrontation to dialogue and cooperation. In the 1990s, the 
Cold War ended after the USSR and communist regimes in Eastern Europe collapsed. 
In the meantime, China’s political-economic institutions shifted to a market economy 
model. Over-emphasis on military production has been considered no longer 
important and these military heavy industries also found it hard to gear to the market 
mechanism. In other word, the development potentials from primary and secondary 
sectors are limited. Yet, the tertiary industry has experienced remarkable growth. The 
employment absorbed by tertiary sector increased from 19.8% in 1992 to 30.6% in 
2004 (SSB, 2005). In recognizing the potential of the tertiary sector, the Chinese 
government decided to speed up its development in 1993. Tourism, as its key 
component, was attached with significance.
The continued rise in population and unemployment link together in China. 
China’s population totalled 1.4 billion approximately in 2004 with a further rising 
trend. This indicates a continuing increase in the labour force. The official 
unemployment rate increased from 2.3% in 1992 to 4.2% in 2004 (SSB, 1997, 1999 &
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2005). However, the official figure largely underestimated the true rate since it 
excluded the large number of workers laid off (xiagang) after the Enterprise Reform, 
since they still receive a basic portion of their salary for sustenance. The official 
Xinhua News Agency reported in June 2006 ‘China is faced with the high 
employment pressure this year and in the forthcoming year, since the commencement 
of Economic Reform and Open-door Policy’ (Xinhua News Agency, 2006d).
The regional imbalance between the eastern (coastal) provinces (or autonomous 
regions) and central, western and northeastern regions was severe. In 2004, the GDP 
of Jiangsu, Zhejiang and Guangdong in coastal areas totalled RMB$ 1,540 billion, 
1,124 billion and 1,604 billion respectively, whereas the GDP of Gansu, Guizhou and 
Jilin in the western and northeastern regions only amounted to RMB$ 156 billion, 159 
billion and 296 billion respective (SSB, 2005).
The high unemployment rate, social stratification and regional gap also impacted 
on the social stability and equality. Strikes, underground religious activities and 
political activism emerged.
International Environment
Since the later 1990s, constructive engagements and accompanying frictions 
have appeared to become the main theme in the relations of China and the Western 
world, in which China and United States relations lie at the axis. On the one hand, 
China gradually adjusted its diplomatic strategy from not taking the lead in 
international affairs to reclaiming an international leadership as China’s right; on the 
other hand, the Western World raised its concern about the impact of China’s rise in 
the international order. The accidental NATO’s (Northern Atlantic Treaty Organization)
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bombing of the Chinese Embassy in Belgrade in May 1999 caused large anti-U.S. 
demonstrations in some major cities of China. Sooner and later, a further tension arose 
when a United States reconnaissance plane collided with a Chinese jet fighter in 2001. 
China’s successful access to the World Trade Organization (WTO) sped up the 
integration of China’s economy with world economy and triggered a number of 
conflicts in the trade balance, appreciation of RMB exchange rate, market barriers and 
protection of property rights (Cheng, 2001; Saich, 2004).
Tourism Development under the Marketization Transformation
Despite the short downturns resulting from the Asian Financial Crisis and SARS, 
China’s socioeconomic advancements and political stability outweighs the negative 
impacts of internal troubles and external frictions. Tourism under the market economy 
model has seen a rapid and prosperous development and has transformed from an 
economic activity to an important and inseparable industry in China’s national 
economy.
In 2005, international tourism earned foreign exchange of US$29.3 billion, over 
ten-fold growth from US$3.95 billion in 1992 (see Table 7.6). The incomes reaped 
from domestic tourism mounted from RMB$ 25 billion in 1992 to RMB$ 529 billion 
with a growth of over twenty times. The proportion of total tourism incomes 
(domestic and international tourism) in GDP increased from 1.76% in 1992 to 5.0% in 
2004 (see Table 7.11). This proportion has approached the stature of a ‘pillar industry’ 
required to account for 8% - 10% of GDP with the domestic tourism as the main 
contributor (see Table 7.11). Interviewee A indicated that ‘8% - 10% of GDP could be 
regarded as a pillar industry that is used by the government to delineate a key industry 
in China’s national economy’.
319
Table 7.13 Proportion of Foreign Exchange from International
Tourism in China’s Exports 1978-2 0 0 4
Year Total Foreign Exchange 
from Exports 
(US$ Million)
Total Foreign Exchange from 
in ternational tourism  
(US$ Million)
Proportion  %
1978 9,750 263.90 2.71
1979 13,660 449.27 3.29
1980 18,120 616.65 3.40
1981 22,010 784.91 3.57
1982 22,320 843.17 3.78
1983 22,230 941.20 4.23
1984 26,140 1,131.34 4.33
1985 27,350 1,250.00 4.57
1986 30,940 1530.85 4.95
1987 39,440 1861.51 4.72
1988 47,520 2,246.83 4.73
1989 52,540 1,860.48 3.54
1990 62,090 2,217.58 3.57
1991 71,840 2,844.97 3.96
1992 84,940 3,946.87 4.65
1993 91,740 4,683.17 5.10
1994 121,040 7,322.81 6.05
1995 148,780 8,732.77 5.87
1996 151,050 10,200.46 6.75
1997 182,700 12,074.14 6.61
1998 183,760 12,602.00 6.86
1999 194,930 14,099.00 7.23
2000 249,200 16,224.00 6.51
2001 266,098 17,792.00 6.69
2002 325,600 20,385.00 6.26
2003 438,230 17,406.00 3.97
2004 593,320 25,739.00 4.34
Source: (1) CNTA, 1985a-2005a; (2) SSB, 1999-2005
International, domestic and outbound tourism have demonstrated the tremendous 
growth potentials, especially domestic tourism. In 2005, domestic tourists jumped to 
1.2 billion, up 260% from 330 million in 1992, whereas the international tourists 
accelerated to 120 million, up 220% from 38 million in 1992 (see Table 7.7 & 7.8). In 
1985, the expenditure of domestic tourists averaged RMB$33 per person, however in 
2005, the average expenditure soared by 13 times to RMBS436 (interview). In fact, 
Interviewee A commented ‘domestic tourists have become the mainstay in consuming 
the tourist facilities.’ The market growth of China’s outbound tourism also cannot be 
downplayed. In 2004, over 28 million outbound travellers totally spent US$ 19.1 
billion, compared to US$ 2.5 billion spent by 2.9 million outbound travellers in 1992.
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In 2004, the tourism industry employed over 2.5 million staff, with two-fold growth 
from 1992 (see Table 7.14).
Table 7.14 Number of Tourism Employees
in China 1 9 8 1 -2 0 0 4
Year N um ber of Employees G row th %
1981 37,228 -
1982 64,736 73.9
1983 76,789 18.6
1984 98,388 28.1
1985 168,357 71.1
1986 276,463 64.2
1987 356,801 29.1
1988 438,987 23.0
1989 517,363 17.9
1990 619,717 19.8
1991 708,263 14.3
1992 795,942 12.4
1993 876,700 10.1
1994 973,977 11.1
1995 1,115,798 14.6
1996 1,196,749 7.3
1997 1,359,423 13.6
1998 1,830,000 34.6
1999 1,944,867 6.28
2000 2,080,449 6.97
2001 2,006,458 -3.56
2002 2,189,507 9.12
2003 2,424,506 10.73
2004 2,448,751 1.00
Source: CNTA, 1985a-2005a
Formation of the New Essentials for the Tourism Policy Paradigm
The market-oriented, human-based and comprehensiveness-directed
development orthodoxies bestirred the government to foster new understandings
towards tourism in accordance with the internal and external conditions. In general, it
is envisioned by government that tourism can exert its comprehensive functions in
China’s political-ideological, economic, social-cultural and diplomatic realms, on the
basis of economic and market oriented development in which government functions
shifted from dominant role in the previous planned economy model to leading role
through guiding the market forces and nurturing the market mechanism in the current
market economy model. The Document of the National Tourism Works Conference
321
2004 stated:
“We should emphasize on the function o f tourism as an economic industry; we also 
should emphasize more on the comprehensive functions of tourism in providing 
employment, promoting the Chinese culture and building the socialist spiritual 
civilization.” (CNTA, 2004b: p .7)
The economic and market oriented mode is envisaged as the base of tourism in 
China. In order to solve the aforesaid socioeconomic problems, the State Council 
attempted to identify a set of industries with great potential in market growth, foreign 
exchange earning, employment generation, stimulation of other economic sectors and 
promotion of regional development in the* late-1990s. The industries with these 
potentials were delineated in policy as a ‘new growth pole of the national economy’. 
Initially, the recommended list of industries did not include the tourism industry. 
CNTA advocated that the current position and market growth potentials of tourism 
matched the requirements of a ‘new economic growth pole’. In the meantime, CNTA 
also conducted an internal study to investigate the role of tourism in the alleviation of 
poverty. The study found that less developed regions Xin-Jiang, Guizhou normally 
possess abundant tourism resources, especially the non-polluted environment and 
non-ruined ecology. The study suggested that tourism development could enhance 
economic growth in these regions. In April 1997, CNTA, SPC and MoF jointly held a 
policy discussion seminar called ‘Tourism and the New Growth Poles of the National 
Economy. During this seminar, the strengths of tourism in economic development 
under the market economy model were acknowledged by the comprehensive agencies. 
The view of tourism as an ‘insignificant’ and ‘frivolous’ industry was entirely 
discarded by the comprehensive government agencies under the Market Economy 
Model. Hao Jian Xiu, Vice-Chairman of the State Planning Commission remarked:
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“From its economic scale, amount o f employees and high development pace, tourism 
is no longer an unimportant industry, but rather is a significant industry characterized 
with the solid underpinning by traditional Chinese culture.’ (CNTA, 1999b: p .87)
A consensus was been reached between the CNTA, SPC (SDPC), MoF and 
academics that tourism was an important tool in the economic development. 
Subsequently in later 1998, the Chinese government formally designated tourism as ‘a 
new growth pole of the national economy’. The CNTA’s Policy Document ‘Tourism 
as A New Growth Pole of the National Economy’ (1999b: p.7) stated as follows:
“In the Central Economic Works Meeting convened in December 1998, tourism was 
confirmed as ‘a new growth pole o f the national economy’. This is another historical 
moment o f tourism following the year o f 1986 when it was incorporated into the state 
economic and social plan. ”
Facing the enduring weakness in aggregate demand, Premier Wen Jiabao instructed to 
expand the volume of tourism consumption. He stated:
“Housing, cars, telecommunication products, tourism, education etc. are becoming 
the new hotspots o f our people’s consumption. We should actively promote and 
appropriately guide.” (CNTA, 2004b: p .6)
“We should encourage people to enlarge their consumption in tourism, sports and 
fitness exercise, and cultural activities” (CNTA, 2004b: p. 6)
Based on the understanding of ‘tourism as a new growth pole of the national 
economy’, the Chinese government further conceived that tourism industry could be 
nurtured as a key industry of the national economy upon envisaging the strong 
recovery of tourism after SARS. In The 15th General Assembly of the World Tourism
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Organization held in Beijing in October 2003, Premier Wen Jia Bao addressed as 
follows:
‘‘Since the founding o f new China and especially after the implementation o f the 
Economic Reform and Open-door Policy, the Chinese government placed the high 
emphasis on the tourism, tourism has experienced a continued and rapid 
development China tourism has become a newly emerging industry characterized 
with the prosperity, vigor and enormous potential. A t present, China’s international 
arrivals and international tourism receipts have advanced to the forefront in the
w o rld  We should foster tourism as the key industry o f China’s national economy ’’
(CNTA, 2004b: p. 6)
The economic development of tourism in the present historical period is entirely 
proceeding within the market mechanism. In the previous historical period, the 
evolution of the national tourism policy-making to marketization was partial and only 
under the banner of ‘international norms’ through the ‘industry management’ measure. 
In the current period, tourism policy-making and tourism development are congruent 
with the market economy model, the role of tourism policy-making is to guide the 
market forces and nurture the market mechanism. Therefore, CNTA retreated from the 
direct administration in the enterprises to macro management. The following 
paragraph extracted from CNTA’s Handbook of Tourism Standardization Works 
(1998b: p. 14) reflected the transformation in CNTA’s thinking from the planned 
economy model to the market economy model.
“Our economic management under the planned economy model was basically the 
supply side management; the extreme mode for managing the enterprises was the 
rationing. Now the general circumstances are changing, the objective background is 
now changing, the mega environment is now changing, therefore we should transform 
from the supply side management to demand side management. The demand side 
management is eventually to manage the market. We should shift from managing the
324
enterprises to managing the market. ”
As stated before, China is bequeathed with the ample natural and humanistic 
tourism resources. After the founding of the socialist regime, the Chinese government 
also deliberately conserved the heritages of the communist revolution throughout the 
nation for consolidating and propagandizing the communist values. These national 
prides and revolutionary relics not only can be utilized to promote the Chinese 
civilization and socialist achievements to foreign tourists, but also can be used to 
enhance the nationalism, compatriotism, communist and socialist values and to 
strengthen the ruling base of communist party and government and to consolidate the 
union and coherence of the state, particularly in an increasingly diversified and 
Western-impacted society at present. When meeting the leaders of Chongqin 
Municipality, Ding Guan Gen, the member of Politburo of CPC, highlighted the 
values and functions of tourism in the consolidation and enhancement of reigning 
ideological orthodoxies (CNTA, 2002b):
“Tourism works are very important. Tourist attractions not only can promote the 
economic development, but also are a crucial frontline in propagandizing the socialist 
thoughts and socialist civilization achievements. Tourist attractions are an important 
window for exhibiting our splendid natural sceneries, long and brilliant history and 
culture, and fine national image to the domestic and international tourists. ’’
“Starting from the height o f politics, we have to develop the tourist attractions as the 
significant propaganda frontline. ”
“We should try our utmost to attract more domestic and international tourists to the 
education bases for compatriotism so as to expand the social influences and to 
exercise the educational role. ”
“The development o f tourism resources and introduction of tourist attractions should 
strengthen the socialist, communist, and healthy cultural connotations and should
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reflect the fine sentiments o f cherishing the state, nationality, people and homeland. 
We should focus on the introduction and presentation o f long history and excellent 
culture o f China, o f the fine traditions o f hardworking, guileless, ethnic harmony and 
solidarity o f Chinese people. ”
Furthermore, given that China outbound travellers can benefit the destination 
economies, outbound travel is also considered as a complementary resource to win 
more support in foreign affairs. According to the Document of National Tourism 
Works Conference 2004, Chairman Jiang Zemin affirmed the significance of tourism 
in political, economic and foreign affairs realms when hearing the report from CNTA 
(note: Jiang Zemin stepped down from the General Secretary of the Central 
Committee of the CPC in the Sixteenth National Congress of the CPC and remained 
as the Chairman of the Central Military Commission of the CPC and the State until 
2006. Chairman here referred to the Chairman of the Central Military Commission). 
The Document stated as follows:
“Chairman Jiang Zemin specifically listened to the report prepared by the party group 
of The China National Tourism Administration about the development o f China and its
recovery and renovation after S A R S  and fully confirmed the crucial and active
roles played by tourism in political, economic and diplomatic realms and Hong Kong 
SAR, Macao SAR and Taiwan works.” (CNTA, 2004b: p .6)
In social and cultural realms, ‘plain living’ in Mao’s era shifted to ‘able to earn 
and able to spend’ -  vigorous consumer culture in the reform era. The boom in 
domestic and outbound travel showed that travelling is a popular means of Chinese 
people to spend their leisure time. The Chinese leadership envisaged that travel and 
tourism have become a part of Chinese people’s daily lives. General Secretary Hu Jin 
Tao remarked:
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“We should enforce more competition in the traditional service industries like trade, 
commerce, catering and tourism etc which generates a high employment capacity and 
are closely related to the daily lives o f people.” (CNTA, 2004b: p. 6)
Travel to some remote and culturally distinctive countries are also among the 
aspirations of many Chinese people. European destinations have strong appeal to a lot 
of Chinese people, touring around Europe is a life-long desire for many Chinese 
regardless of age. Tourism is thus regarded as a prevalent means to enhance the 
quality of life.
But, divisions have occurred between government and tourism industry on 
outbound tourism. Generally, the government acknowledged the needs of the Chinese 
people to travel abroad for the leisure and recreation purposes, but it does not 
encourage the mass development of outbound tourism for economic and political 
reasons. The shortage of foreign exchange in China was the sole economic reason for 
this stance, while politically, the Chinese government was concerned that some 
outbound travellers would not return to China, hence negatively affecting diplomatic 
relationships between China and foreign countries concerned.
Based on the leaders’ commitment and bureaucratic.consensus, the new essentials 
have been added to form the present tourism policy paradigm:
1. Tourism is an industry that does not matter for the national security and vitality. 
But, tourism development is an inseparable and strategic component of Open-door 
policy and Economic Reform.
2. Tourism can exert its comprehensive functions in China’s political-ideological, 
economic, social-cultural and diplomatic realms on the basis of economic and 
market oriented development.
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3. Tourism (both international and domestic tourism) is an important means to 
develop the national economy.
4. Tourism development and policy-making should be congruent with the market 
economy model in which government played the leading role through guiding the 
market forces and nurturing the market mechanism.
5. Development of outbound travel should be at an adequate pace, reckless 
development is not appropriate and should not be encouraged.
7.3.2. Basic Tourism Policy Decisions
As the tourism policy paradigm has significantly advanced, basic tourism policy 
decisions also move forward accordingly.
7.3.2.1. Position of Tourism in China’s State Structure
In China’s state structure, tourism is now positioned as a multi-functional 
industry that does not hinge on national survival and security; it is an important means 
of economic development and has been designated as ‘a new growth point of the 
national economy’, and ‘a key tertiary industry that should be developed with a great 
emphasis and efforts’ in order to nurture the tourism industry as a key industry in 
China’s economy.
7.3.2.2. Development Goals
The economic goals of tourism serve as the base for the fulfillment of the 
political, socio-cultural and diplomatic goals, these goals are linked together closely. 
The economic goal of tourism is to develop tourism as a key industry through 
increasing the total tourism income and foreign exchange, generating more 
employment and promoting regional development. The political and ideological goals
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tasked to tourism are to enhance the nationalism, compatriotism, communist and 
socialist values and to strengthen the state of union and coherence. In foreign affairs, 
tourism re-plays the role of civil diplomacy to promote China’s achievements and 
friendships; outbound travel is specially utilized as resources for China to capture the 
support on important international issues. The social and cultural goals of tourism are 
to enhance the life quality and social harmony.
7.3.2.3. Tourism Development Strategy
The development strategy in this period also changed significantly, by 
incorporating both domestic and outbound tourism into it. Domestic tourism was 
identified as the foundation of the development for international tourism, while the 
development of outbound tourism should be on an adequate basis in accordance with 
the requirements of China’s foreign exchange reserves.
7.3.3. Concrete Tourism Policy Decisions
The specific policy decisions formulated in this period were geared to the market 
economy ideology. More and more policy decisions to be formulated required the 
frequent coordination with relevant government agencies, and inter-agencies. 
Coordination in this period was heavier and more frequent than in the previous two 
periods. Generally, if a tourism policy initiative does not cause a conflict of objectives 
and interests between CNTA and the agencies concerned, less coordination 
endeavours were required. As stated in Chapter Six, the support from the leaders such 
as the vice premier whose portfolio covers tourism was decisive when CNTA and 
other agencies failed in attaining the consensus in major policy issues. The following 
sections will address these issues.
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7.3.3.1. Demand Side -  Promotional Campaign and Promotional Funding
The demand side has seen a set of continuing promotional campaigns to 
stimulate market growth. From 1992 to the present, CNTA launched a number of mass 
promotion campaigns with the promotional theme changing in every year. Although 
CNTA can independently design the marketing campaigns, the financial support from 
MoF effected its implementation. In general, a mechanism for tourism promotional 
funding has been established since the mid-1990s. According to this mechanism, 
RMB$ 20 from RMB$ 90 of airport tax for international departures were allocated for 
tourism marketing fund in principle, its official name entitled Tourism Development 
Funds (‘Luyou fazhan jijin ’). Initially MoF and CNTA jointly managed the funds with 
MoF exercising the overall supervision. Commencing from 2003, MoF handed over 
the fund management to CNTA, but maintained the inspection authority in accordance 
with its ministerial responsibilities. The actual amount of tourism marketing funds 
varied in accordance with the number of international departures. In 1998, the 
promotional budget of CNTA amounted to US $ 8.3 million, including the expenditure 
of CNTA’s overseas offices, whereas the budgets of Singapore and Thailand totaled 
US$ 99 million and US$ 66.6 million respectively. In 2005, the tourism promotional 
funds rose to around US$ 24 million, up about 3 times from 1998. In addition to the 
routine funding, the mechanism also allowed CNTA to request additional funding 
from MoF on occasional basis if necessary (source: interview).
7.3.3.2. Supply Side -  Product Development and Building of Market Institutions 
for the Tourism Industry
On the supply side, the central government gradually withdrew from direct 
investment in tourism products and left the fund raising task to local governments and 
industry. Direct investment from the state was retrenched to the key state attractions,
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tourism related infrastructure and those regions deemed for state investment such as 
Central and Western China. The market-oriented rules and quality standards became 
the pillar of policy decisions on the supply side. The following sections will discuss 
the concrete tourism policy decisions at the supply side.
Product Development
Instead of direct investment in attractions, the roles of central government in 
product development are to guide the market forces and to provide tourism related 
infrastructure, particularly in these less developed regions. Such roles commenced 
from the early 1990s when CNTA and tourism academics identified that vacation 
travel would replace sightseeing travel and become the main market trend of 
international tourism. In 1992, CNTA initiated the construction of 12 state-level 
resorts across the nation. As this initiative did not involve much conflict of objectives 
and interests among the key policy actors, coordination was smooth. The sites in the 
resort areas were leased for commercial development after the land, master plan and 
regulations were ready. Nowadays, these 12 resorts have been built and are opened to 
tourists.
In 2000, the state arranged RMB$ 1.3 billion to invest in the tourism related 
infrastructure such as road, sewage, supply of water and electricity and conservation 
of natural environment and cultural heritage with 70% of funds allocated to less 
developed regions. Later, with the approval of State Council, the development, 
construction and operation of tourism attractions and associated facilities were 
incorporated in the master catalogue of government recommended projects for foreign 
and domestic investment in Central and Western China.
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Government’s guiding and supportive role expanded from leisure and 
recreational products to ideological products. In 2004, CPC and the State Council 
decided to develop ‘Red Tourism’. This refers to the promotion of communist and 
socialist values and to foster the nationalism and compatriotism through visiting the 
communist revolutionary heritages. An amount of RMB$ 700 million was invested in 
the related infrastructure.
Creating the Market Institutions for the Tourism Industry
The market-oriented institutionalization of China’s tourism industry is 
proceeding through the further relaxation in the market access from foreign investors 
and the establishment of quality assurance mechanism within which the quality 
benchmarks are the building blocks.
Further Openness to Foreign Investment
China’s commitment to WTO access in tourism covers hotels (including service 
apartments), restaurants and travel agencies. Regarding hotels, service apartments and 
restaurants, China allowed the dominance of foreign investment in a joint-venture 
business by no later than the end of 2003. In travel agencies, China permitted the sole 
foreign ownership in running travel agencies also by no later than the end of 2003. In 
June 2003, the first solely foreign owned travel agency was established (CNTA, 
2004b). The further openness of China tourism to foreign investment not only can 
expand the scope of foreign management expertise and technology introduced, but 
also can compel the Chinese indigenous businesses to upgrade quality when facing 
fierce competition.
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Building the Quality Assurance Mechanism for China’s Tourism Industry
In last historical period, market-oriented institutionalization took place partially 
under the banner of ‘adoption of international norms and practices’. In this period, 
government has no hesitation to launch the full institutionalization to establish the 
market mechanism for the tourism industry, given that ideology and tourism policy 
paradigm were all market-oriented. ‘Tourism quality’, ‘market order’ and ‘customer 
satisfaction’ constituted the institutional logics under the market economy.
The quality issue of China’s tourism industry covered the prevention of further 
deterioration, improvement and enhancement. CNTA recognized that the quality issue 
influenced the vitality of China’s tourism development. One slogan initiated by CNTA 
in early 1990s to call for improving service quality was ‘provision of services should 
be up to quality’. This slogan unveiled the point that services provision lacked quality. 
In order to sustain market growth, tourism quality should be prevented from further 
deterioration because of the distinctive appeal of China’s unique attractions to tourists; 
for the sake of maintaining China’s long-term competitiveness in the international 
tourism market, forceful endeavours should be made to improve and enhance tourism 
quality. Undoubtedly, CNTA demonstrated strong political will and commitment to 
quality improvement. After the June 4th Incident in 1989, CNTA took immediate 
measures to inspect the performance of travel agencies. The licenses of certain travel 
agencies whose performance was deemed unsatisfactory had been revoked (CNTA, 
1995b). Nevertheless, the quality of tourism did not see a substantial improvement in 
the 1990s. An article published in China Tourism News in 1989 reported an 
interesting phenomenon that tourism quality varied inversely with the recovery and 
growth of market, that is, quality downgraded or worsened off when market recovered 
or grew up, and vice versa (China Tourism News, 1989).
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Lack of a quality assurance mechanism was at the surface of the quality issue. 
The ultimate cause was ascribed to a more general decline in the moral and ethical 
standards. The ease of market access exacerbated the quality deterioration. The 
requirements for market access to the tourism industry are relatively not rigid. In the 
travel agencies sector, the ‘Provisional Regulation on the Administration of Travel 
Agencies’ issued in 1985 required RMB $500,000 for Category One travel agencies, 
RMB$ 250,000 for Category Two travel agencies and RMB$ 30,000 for Category 
Three travel agencies as registered capital respectively (State Planning Commission, 
1990). According to the revised Regulation on the Administration of Travel Agencies 
issued in 2001, the registered capital required for international travel agencies 
(inbound, domestic and outbound) and domestic travel agencies (domestic only) are 
RMB$ 1.5 million and RMB$ 300,000 respectively (CNTA, 2001b). Entry to the 
hotel and guesthouse sector was also considered not difficult (Wei & Shen, 1999). The 
requirement for approval was set on the amount of investment. Approval bodies for 
the project investment below RMB$ 30 million are the individual government 
departments or local governments; the approval bodies for investment above RMB$ 
30 million are at the central government (State Planning Commission, 1990).
The quality issues in management and service delivery have been broadly 
examined and inspected in the approval consideration. Participation of hotels in hotel 
star-rating system is on a recommended and voluntary basis, it is not mandatory for 
hotels to be accredited. On the other hand, the capital amount required for travel 
agencies and hotels in fact do not matter to some industries that were profitable or 
own a considerable amount of assets such as real estate and tobacco industries. For 
example, the tobacco industry considered itself as a ‘sunset’ industry, as many 
Chinese smokers had realized and accepted that smoking is hazardous to health and
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gradually abstained from smoking. The tobacco companies endeavoured to explore 
new investment opportunities; the tourism industry is viewed as a ‘sunrise’ industry 
exhibiting an enormous market potential. Investment in hotels and guesthouses has 
become a vogue in the tobacco industry in late 1990s. Likewise, ‘hotel fever’ also 
bourgeoned in the real estate industry. After 1992, the ‘welfare house’ was gradually 
abolished and housing was marketized (Saich, 2004). Perceiving the huge demand for 
housing, an uncountable amount of funds flowed to the real estate market. 
Nevertheless, demand for residential properties would not be realized promptly. 
Chinese people take purchasing of a flat/house prudently. Many factors will be taken 
into consideration, such as purchasing power, mortgage arrangements, location, 
appreciation potential etc. As a result, many constructed houses could not be sold 
during an expected period and stocks had been accumulated. In 1998, the acreage of 
high-class flats accumulated on stock in China had amounted to 60 million square 
metres that could be reconstructed to 600,000 hotel rooms, approaching to the total 
number of hotel rooms supplied in the year. From 1994 to 1997, around 300 hotels 
were directly reconstructed from residential properties annually. The total number of 
hotels added was 700 per annum in the same period. In another words, the 
reconstructed hotels from properties accounted for around 50% per year (CNTA, 
1998b). These new entrants de facto lacked the professionalism and experience in 
conducting tourism businesses and therefore dragged down the quality of the tourism 
industry (CNTA, 1998b).
Moral and ethical downgrade was an underlying reason to worse tourism quality. 
In the imperial era, Confucius’s philosophy acted as China’s state ideology and 
dominant values among intellectuals and the populace. Confucianism advocated the 
conservative governing ideology, preserving of social order, hierarchical relationships
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in political and social spheres and establishment of a harmonious society (Jian, 1981). 
Confucianism considered as the imperial ideology had been impugned in China’s 
contemporary enlightening movements since the collapse of the Chinese monarchy 
and the rise of republic in 1911 (Lieberthal, 2004). In Mao’s era, Confucian values, 
which markedly contrasted with Maoism propagating on antagonistic forces, 
contradiction, bottom-up revolution, anti-bureaucratism was condemned and lost its 
moral legitimacy. Mao’s values -  struggle, plain living, voluntarism, dedication and 
self-sacrifice molded the spirits and lives of the Chinese people day by day. Hardship 
was merited as virtue, whereas comforts were denounced as evil. People dressed in 
similar Mao-styled Jackets with the cloth fabric for the populace and woollen fabric 
for cadres. Women took the uniform hairstyle and never had make up and hair styling. 
Persons who demonstrated strong political obedience and made contributions for state, 
party or the collective would be praised as ‘model’ (mo fan) for their fellows. They 
would be sent to health resorts and guesthouses for recuperation and recreation as a 
political incentive. In turn, they were inspired to render their further devotion and 
sacrifice. It was expected in such a way that the ‘domino offect’ could be created and 
Mao’s utopia socialism could be realized. In the reform era, material rewards replaced 
the political rightness as the main incentive to bestir the people and quality life was 
worth pursuing.
The communists withdrew from the direct building of moral standards for people 
and the political realm dwindled largely (Lieberthal, 2004), values system thus 
reversed. The modern life style including fashion clothing, karaoke and disco bars, 
computer games, uncensored Western movies, satellite TV, mobiles, palm computer, 
web access constitute the daily lives of the Chinese people especially the young 
generations nowadays. Making quick wealth through doing business is one of the
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\present norms. When China opened its door in 1978, the Chinese people were 
extremely astonished to find the huge gap between their canonized socialist China and 
their condemned capitalist world. In the Thirteenth National Congress of CPC held in 
1987, CPC acknowledged that China would be at the ‘initial stage of Socialism for a 
long period’. Undoubtedly, it was then perceived that ideal socialism and communism 
was far away from accomplishing, reality (i.e. daily life) mattered the most to most of 
the populace. Idealism was replaced by realism. The Chinese people appreciated the 
socialism and communism dogma as worship and pursued their preferred life style 
day in and day out. When corruption and bribery cases committed by officials were 
unveiled and exposed to the public, moral and ethics tended to be vague.
Some number of employees in the tourism industry could not refrain from the 
temptation of making quick money by misconduct and even in illegal ways. Some 
tour guides asked tourists for tips that were strictly forbidden by regulation. In 
conspiracy with shops, some guides pushed tourists to make shopping in their 
‘designated’ shops in return of obtaining commissions offered by the shops. These 
behaviours had disturbed tourists and were blamed as misconduct in the industry. 
Some travel agencies started their businesses without obtaining the legally required 
license (CNTA, 1997b). The Document of National Tourism Works Conference 2004 
described the seriousness of quality issues in the tourism industry:
“Recently, we are always engaging in removing the chaos and improving the order of 
the tourism market, in accordance with the general deployment and specific 
requirements o f the Central Committee o f Party and the State Council, but the 
underlying problems are far from being solving. Some misconduct and illegal 
behaviours still exist at large. For examples, undertaking businesses and works 
without obtaining the legal licenses in travel agencies, tour guiding, tourist shops and 
tour buses, and other illegal behaviors still cannot be prohibited after many
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\law-enforcing actions. Without approval, some domestic travel agencies deliver 
international travel businesses; some international travel agencies run outbound 
travel services; some sales department o f travel agencies are contracted out; these
illegal business behaviors and misconduct exist widely. ....... At present, these
problems have become the negative factors in hampering the recovery and prosperity 
of tourism ." (CNTA, 2004b: p. 8)
Due to the lack of professionalism and experience in tourism, new industry 
comers aspired for qualified staff. Nevertheless, some of them were unable to detect 
the unethical staff. These unethical staff joined the new companies primarily to fulfill 
their personal purposes such as climbing to a higher position and taking away 
business secrets (i.e. client details). They would quit from the companies upon having 
their personal purposes fulfilled. CNTA found that the misconduct of these immoral 
employees had caused business failure of a certain number of travel agencies (CNTA, 
1998b).
The above elaboration on the quality issue in tourism industry accounted for the 
reason why CNTA demonstrated the strong political will and commitment to the 
establishment of quality assurance mechanism and why the thrusts of policy 
formulation and implementation were so forceful. The determination of the leader of 
CNTA and the leader of responsible department concerned played the crucial role in 
forming the organizational will and commitment. For example, during the formulation 
of ‘Provisional Methods on the Administration of Self-Financed Outbound Travel by 
Chinese Citizens’. CNTA took a lot of efforts in negotiating with the Ministry of 
Public Security in order to strive for the policy and administration responsibilities on 
outbound travel. The scope of these responsibilities covered the goals, development 
strategies (i.e. restricted mode or relaxed mode), quality control on the eligibility of 
travel agencies and consumer protection. Apparently, CNTA could perform in a more
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professional way than other government agencies whose primary responsibilities do 
not pertain to tourism. According to the Handbook of Tourism Standardization Works 
prepared by the CNTA (1998b: p.22), the Director-General of CNTA insisted on the 
firm stance that the administration of outbound travel was under the policy purview of 
CNTA.
“Initially some comrades wanted to retreat, and then expected that the Ministry o f 
Public Security also could make a retreat, so that a status quo could be reached. 
Nevertheless, the stance o f Director-General He Guang Wei12’s was very firm. Later, 
along with the progress o f works, we all found that Director-General He had grasped 
the principles firmly. We should say that we finally obtained the authority for the 
administration o f outbound travel since we grasped the principles firmly.”
Moreover, the Director-General also sought the support from the local governments. 
The aforesaid Handbook stated:
“Director-General He Guang Wei wrote to the governors and party secretaries o f 
many provinces and explained that the negotiation and clarification with the Ministry of 
Public Security touched on the issue of ‘principle’, not the competition for authority.”
Interviewee A disclosed that ‘the Director of Travel Agencies and Hotels of CNTA 
went to the Ministry of Public Security over twenty times for negotiation and 
persuasion’. As a result, CNTA successfully acquired the main role on the policy 
responsibilities and administration of outbound travel. The Ministry of Public 
Security participated in the areas relating to public security such as issuing passports 
and immigration services. During the decision-making process of ‘Regulations on
12 M r H e G uang W ei stepped  dow n and M r Shao Q i W ei succeeded  the  post o f  C N T A ’s 
D irector-G eneral in M arch 2005 . P rio r to  tak ing  up the post, M r Shao w as V ice-G overno r o f  Y unnan  
P rovince o f  C hina.
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Quality Service Guarantee Funds of Travel Agencies’, leaders of CNTA were quite 
concerned with the likely objection from MoF about imposing the excessive fees on 
travel agencies. The Director of Travel Agencies and Hotel Management, who might 
have a more in-depth understanding and vivid impression on the acuteness of the 
quality issue via policy research and on-site investigation, tried to persuade the 
CNTA’s leaders to be determined in formulating this measure (source: interview).
In general, the institutional building for the quality assurance mechanism 
evolved from relying on coercive instruments solely in the first historical period, to 
the bourgeoning of normative pillar co-working with the coercive regulations in the 
second historical period and then to normative pillar exercising the main role in the 
present period. CNTA and local tourism bureaus have recently emphasized the 
cultural-cognitive dimension of the institutional establishment through cultivating the 
moral values of honesty and trust in the mindset of tourism employees. Currently, the 
normative institutions accounted for the majority in China’s tourism quality assurance 
mechanism and are assumed to become the overwhelming majority in the upcoming 
period.
“At present, about the tourism administration, we just have three regulations issued by 
the State Council; they are ‘Regulation on the Administration of Travel Agencies’, 
‘Regulation on the Administration o f Tour Guides’ and Regulation on the 
Administration of Outbound Travels’. Our administration on the tourism industry 
mainly relied on the quality standards.’’ (Interviewee A)
The rules issued by the State Council holding the title of Regulation carry higher legal 
status and are more coercive than the rules issued by CNTA carrying the title of 
Administrative Method or Implementation Method. At present, the coercive rules
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promulgated by the State Council on tourism only comprise the ‘Regulation on the 
Administration of Travel Agencies’ in 1996 (revised in 2001), ‘Regulation on the 
Administration of Tour Guides’ in 1996 and ‘Regulation on the Administration of 
Outbound Travels’ issued in 2001. Except the ‘Regulation on Quality Service 
Guarantee Funds of Travel Agencies’, the rules endorsed by CNTA, to a large extent, 
operationalize the aforesaid three regulations and supplement the further 
administrative procedures. After examining the contents of these regulations and 
administrative or implementation methods, it was generally found that they stated the 
regulative purpose, prescribed the eligibilities for market entry and provided the 
administrative procedures (e.g. how to submit the application), they worked little on 
setting the quality benchmarks for tourism. Perhaps the standard setting was not the 
primary objective of these rules and regulations. More importantly, the coercive 
approach cannot function well in ensuring quality since quality standard vary with the 
development stage, the rigid nature of the coercive rule is unable to accommodate 
such variations. Furthermore, institutional diffusion has also seen advancement from 
programme level -  hotel star rating which is a normative programme per se to 
conceptual level -  wide application of normative practice through launching the 
Standardization Programme for the whole industry.
The synthesized trend stated above was shaped by marketization, proliferation of 
effective programmes, fragmented authority structure in tourism policy-making and 
the comprehensive nature of the tourism industry. Under the marketization reform, 
transformation was required to take place in the regulations previously formulated 
with planned economy feature. Therefore, ‘Provisional Regulation on the 
Administration of Travel Agencies’ was modified to ‘Regulation on the 
Administration of Travel Agencies’ endorsed in 1996 with the revoking of the
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classification of travel agencies into three categories. Nowadays, Chinese travel 
agencies operate in two legally prescribed forms -  international travel agencies which 
business portfolios cover inbound, outbound and domestic travel services, and 
domestic travel agencies which undertake the domestic travel business solely. The 
market economy model required the transformation of the government functions from 
micro-control mode -  direct intervention into enterprise operation to 
macro-management mode -  industry management through creating the ‘rules for 
games’. In line with the market economy ideology, the coercive approach that 
mandates the enterprises to obey should be adopted when it is deemed necessary and 
its portion in the quality assurance institutions should be kept reasonably minimal, 
considering that China’s transitional and transformational context will still persist for 
an interval. Instead of mandatory regulations, normative rules in terms of industry 
standards or specifications on an advisory base and volunteer participation will be 
prevailing in China. In fact, standardization legislation in China has been made in 
1988 as a preparation for the market economy when CPC proclaimed to develop the 
commodity economy model. According to the Standardization Law in China (CNTA, 
1998b), industry standards and specifications on quality control should be normally 
on the recommended-basis, apart from hygiene, safety and generic competencies (e.g. 
food, health, occupational safety, construction and building and environmental 
protection). With a warranted rationale, the relevant government agencies are also 
authorized to impose the implementation of recommended specifications through 
issuing departmental rules or administrative methods. By the end of 2006, eighteen 
specifications on tourism quality have been implemented with the hotel star-rating 
specifications as the forerunner, CNTA encouraged the industry to adopt (CNTA, 
2006b). Application of coercive rules can easily allow the enterprise to pass the 
responsibilities of business success or failure to the government, this approach
apparently does not fit the essence of market economy that enable the market forces to 
signal the firms as to whether they should respond and as to how they should behave 
and in what pace (i.e. proactively or passively). Classical economic theories preached 
that the market mechanism would reward the firms who captured the market trend and 
satisfied the consumer and ‘punish’ those firms who failed to do so (i.e. decline in 
demand and profitability), under the premise of other things being constant. Market 
forces make the enterprises mature to become self-accountable for their business 
strategies.
Furthermore, the effectiveness of the pioneer prescriptive programme Star-rating 
of Hotels triggered the wide application of normative practices of standards and 
specifications in the market economy era. Its mass diffusion to more and more hotels 
proved the validity of adopting the market mechanism in China’s tourism context. 
Star-rating of a hotel as an international norm in the hotel sector has been widely 
utilized by hotels and welcomed by consumers. Its application in China helped hotels 
position themselves and project their image in the international market. Customers 
will first inquire which ‘Star’ their preferred hotels have been graded at prior to 
making the reservation. Moreover, as discussed earlier in this Chapter, the exposure of 
CNTA’s dispute with Ministry of Internal Trade regarding the programme legitimacy 
to media and CNTA’s successful safeguarding had made the ‘star-rating’ notion 
penetrate in society. Subsequently, star-rated restaurants, shop and mansions came 
forth. The Handbook of Tourism Standardization Works by CNTA (1998b: p.21) 
reviewed the effectiveness o f ‘Hotel Star-Rating Specification’ implemented in 1988:
“Hotel Star-Rating Specification is a recommended standard, it is not compulsory for 
the enterprises to implement. But why have the enterprises implemented? This is
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\because the Specification can help the enterprises. The specifications in all industries 
total 18,000, o f which, the mandatory specifications amount to 5,000 approximately 
State Administration o f Quality and Technical Supervision commented that the Hotel 
Star-Rating Specification is one o f the best in implementation. ”
But, the master catalogue of Standardization Administration under the jurisdiction of 
the State General Administration of Quality Supervision, Inspection and Quarantine 
(SGAQSIQ) did not initially cover the tourism sector. When the status of tourism was 
elevated under the market economy model, the Administration approved the 
Star-rating Programme as State-Level Standard in 1993. During the course of 
approval, industry acclamation and CNTA’s coordination endeavours were significant 
(CNTA, 1998b). A major progress has been seen that the SGAQSIQ endorsed the 
scope of tourism standardization and appointed CNTA as the governing body in 
formulating the tourism quality specifications in 1993 (CNTA, 1998b). This 
represented that tourism has been incorporated as an inseparable part of China’s 
standardization movement that commenced in 1988. Based on the approved scope, 
CNTA designed the Catalogue for Tourism Industry Quality Specifications. The 
Catalogue proposed the names of specifications to be formulated under the six broad 
categories - tour, accommodation, catering, travel, shopping and amusement. The 
SGAQSIQ’s approval of the Catalogue was not required but the Catalogue should be 
on file for its record. The Administration should be also kept notified of further 
modifications. In addition to the above eighteen specifications (i.e. quality standards) 
promulgated, seventeen specifications are being drafted (CNTA, 2006b). Therefore, 
normative practices will be proceeding with further diffusion and will predominate 
the quality assurance institutions in China’s tourism industry.
Scott (1987 & 2001) further argued that the effectiveness of coercive rules rested
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with a relatively clear and unified demand and a mechanism in place configured with 
the imposition of authority and legitimate coercive agent for control in order to assure 
the adequate monitoring and forceful sanctioning. The very comprehensive nature of 
the tourism industry, the inherent intricacies in China’s tourism industry, the 
fragmented structure of authority and status of CNTA do not provide a platform for 
the further rise of coercive rules in the tourism industry. As in other nations, the 
multi-faceted nature of China’s tourism industry broadly embraces airlines, 
accommodation, attractions, catering, land and sea transportation, travel services etc., 
the boundary of the tourism industry appeared to be boundary-less. Some sectors like 
aviation also do not consider themselves as a component of tourism, but rather closely 
linked with tourism. The diversification also occurs in a single sector of tourism. The 
attractions widely range from national endowments like the Great Wall to Western 
transplanted theme parks China’s tourism industry has grown up and expanded 
significantly since 1978. But, its rise and expansion have taken place under the 
transition and transformation from the planned economy model to the market 
economy model.
The planned economy model declined concurrently with the building of the 
market economy model. The co-existence of two models led to the intricate 
institutional and interest arrangements reflected by various ownerships and different 
quality levels. By 2004, over 10,000 hotels were owned by state enterprises (50.3%), 
collectives (9.2%), private investors (11%) and foreign, Hong Kong, Macao and 
Taiwan investors (4.8%). The remaining 24% were owned by mixed ownership forms 
domestically (CNTA, 2005a). Different ownerships represent different incentives and 
interests. Foreign-invested hotels, which are geared to the international market trend 
and norms more than domestic hotels, expected the government to tighten up the
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market access and quality requirements to wash out those less competitive hotels, so 
that their market shares can be further expanded. As stated before, different 
state-owned hotels were invested by different government agencies for different 
economic and non-economic motives. By 1998, over half of around 5,000 hotels were 
owned by different units of military, judicial, party and government organs. Therefore, 
consistent demand for coercive regulations was found difficult to form on the industry 
side. Likewise, government agencies also failed to achieve a coherent initiative to 
regulate the quality by a mandatory approach. The integrative nature of tourism 
further made the authority structure fragmented. Tourism policy-making involved 
many other government agencies. In general, other related government agencies do 
not query CNTA’s jurisdiction on travel agencies and tour guide. Therefore, three 
mandatory regulations have been formulated. Authority widely spans over in other 
tourism related realms, including macro planning, attractions administration, 
immigration control, aviation and transportation, CNTA’s legitimacy in formulating 
the coercive rules for quality enhancement in these realms is not recognized. 
Collaboration with other agencies apply when deemed required or under instructions, 
otherwise, CNTA’s participation will be viewed as intervention into the ‘turf’ of other 
agencies. Moreover, CNTA is a government agency directly under State Council at the 
Vice-Ministry Level, but is not a constituent agency of State Council. The 
establishment or abolition of constituent agency should be endorsed by the National 
People’s Congress or its Standing Committee. The relatively lower bureaucratic rank 
of CNTA may also weaken its legitimacy and bargaining power in formulating the 
coercive rule. The normative practice implemented in voluntary participation not only 
can fulfill CNTA’s quality enhancement responsibility, but also can prevent itself from 
the policy disputes with other agencies.
During the process of quality assurance rules, the ones that did not involve any 
conflict of objectives and interests proceeded smoothly. For example, all government 
agencies within the State Council held a consensus view that the administration of the 
travel agencies belonged to the CNTA, so no agency would compete with CNTA for 
initiating the regulations related to the travel agency sector. However, if a conflict of 
objectives and interests arose, coordination unavoidably occurred, and sometimes, the 
involvement from the leaders in coordination was necessary. For example, the 
‘Provisional Regulations on Quality Service Guarantee Funds of Travel Agencies’ 
required all travel agencies to deposit a sum of cash in the banks designated by CNTA 
as a guarantee of quality service. This programme involved fee charging, and 
coordination with the MoF was required. As most of the travel agencies were small 
businesses and also state-owned enterprises, the deposit to them was seen as a heavy 
financial burden, and MoF disagreed with this initiative since levying excessive fees 
should be prevented. Finally, with the support from Vice-Premiers Zhu Rong-Ji, Li 
Lan-Qing and Qian Qi-Chen, this program was implemented.
7.3.4. Summary
As enlightened by the market-oriented, people-based and comprehensive 
directed orthodoxies, the present tourism policy paradigm envisions that the tourism 
can exert its comprehensive functions in China’s political-ideological, economic, 
social-cultural and diplomatic realms on the basis of economic and market oriented 
development. Tourism is now positioned as a multi-functional industry that does not 
hinge on the national survival and security. The economic goals of tourism serve as 
the base for the fulfillment of the political, socio-cultural and diplomatic goals. The 
economic goals of tourism serve as the base for the fulfillment of the political, 
socio-cultural and diplomatic goals. These goals are linked together closely. Under the
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market-oriented tourism policy paradigm, the full market oriented institutionalization 
is now being implemented to create the quality assurance mechanism for the tourism 
industry. Within the quality assurance mechanism, the normative components, that fit 
the market oriented nature, are now becoming the overwhelming majorities.
7.4. Chapter Conclusion
The national tourism policy-making in China has been influenced by the various 
policy factors that manifest themselves through the policy-oriented learning and 
coordination undertaken by the policy actors. Among all the policy factors, tourism 
policy paradigm stands at the centre, since it enabled the policy actors to generate the 
meanings from the environmental stimulus. The Chinese tourism policy paradigm 
started from the blank and evolved under the shift of ideological orthodoxies, 
particularly from the planned economy model to the market economy model.
In general, Chinese ideological orthodoxies have experienced three shifts. The 
first was the shift from ‘politics-in-command’, ‘political struggle’ and ‘class struggle’ 
to ‘economic development and modernization’, indicating that the development of the 
national economy replacing the endless political struggle was prioritized as the 
primary task of Communist Party of China (CPC) and the nation. This shift 
highlighted the economic function of tourism. In line with the economic 
modernization and development orthodoxy, the new national policies Economic 
Reform and Open-door policy were launched. The second was the shift from the 
‘planned-economy model’ to the ‘market economy model’. The ‘marketization’ in 
China’s context differed from the Western context. In Western context, it means that 
government contracted the scope of its intervention in an established market economy. 
Marketization in China’s context means the establishment of market economy, which
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had not existed and operated before. Both demand and supply sides of the Chinese 
economy were no longer controlled by the ‘visible hand’- central master plan entirely, 
but rather allowed the ‘invisible hand’ - market mechanism to play the fundamental 
role in resource allocation. Stimulating the demand side of the economy was 
confirmed by the CPC as the valid and useful instrument to energize the economic 
development. However, compared to the first change, this one experienced a long, 
complicated and controversial political process. The marketization movement started 
from the ‘decentralization of power’ in rural area 1978 and in urban area in 1984, 
progressed to ‘development of commodity economy under the planned economy 
model’ covering the whole country in 1987 and formally launched in 1992 when the 
CPC announced the establishment the Socialist Market Economy Model in China. 
The ideology of ‘marketization’ illuminated the strong market growth of tourism, 
particularly the domestic tourism emerging in 1980s. The third evolution was the shift 
from the centrality of government on economic development to a human-based, 
comprehensive and coordinated development concept in political, economic and 
social spheres. The humanistic oriented ideological orthodoxy aimed to strengthen the 
reigning status of the communist party, to consolidate China’s state of union and to 
reduce the social instability and unrest. Under the humanistic orthodoxy, comfortable 
life and life quality of Chinese people begins to catch the policy attention of the 
government. Tourism particularly the domestic travel was acknowledged as an 
important means to enhance the life quality of people. These three shifts in the 
ideological orthodoxies were logically consistent, that is, the fundamental institution 
for socioeconomic development and resources allocation is the market mechanism 
with adequate government intervention. The humanistic oriented orthodoxy further 
verifies and affirms the legitimacy of ‘economic development’ and ‘market economy 
model’. The ultimate end of economic development is to satisfy the desires of people
channeled mainly via the market mechanism; and, the economic development cannot 
succeed in the absence of coordinated development in political and social realms.
The ideological orthodoxies and environmental stimulus led to the arising of the 
essentials of the tourism policy paradigm through policy-oriented learning and 
coordination. Historical Period One between 1978 and 1985 was a transitional period 
when the economic oriented tourism policy paradigm was formed. During this period, 
under the new ideological orthodoxies -  ‘pragmatism’ and ‘economic development’, 
the acute shortage of foreign exchange motivated the new Chinese leadership to 
consider international tourism as an effective foreign exchange earner. The ample 
tourism resources in China and restoration of diplomatic relationships with the 
Western countries also convinced the Chinese leaders that China was ready for the 
economic development of tourism. The sharp increase of foreign exchange earned by 
international tourism convinced all the policy actors that tourism was an economic 
activity.
The Historical Period Two lasted between 1986 and 1991. This was a struggling 
period. Although it had been realized that both the international and domestic tourism 
were a market oriented and consumption driven industry based on the past 
development experience, market oriented tourism policy paradigm could only be 
formed under the dominance of China’s planned economy ideology. The strong 
market growth of domestic tourism was disregarded. As a blend and compromise, the 
tourism policy paradigm only saw a partial and incomplete evolution to the market 
orientation, in the form of ‘adoption of international norms’, rather than the 
marketization.
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The Historical Period Three starts from 1992 to the present. In this historical 
period, the Chinese ideological orthodoxies have undergone a major jump and 
become market-oriented, people-based and comprehensiveness directed. Only under 
the market economy orthodoxy, the strong market potentials of international and 
domestic tourism are highly appreciated. Tourism is recognized as an important 
means and catalyst for development. Under the people-based orthodoxy, the boom in 
domestic and outbound travel among the Chinese people has been positively viewed 
as an important means for enhancing the life quality of Chinese people. Furthermore, 
under the comprehensive development orthodoxy, the comprehensive functions of 
tourism in political-ideological, economic, socio-cultural and diplomatic realms in 
accordance with the domestic and international environments.
After the implementation of the Open-door policy and Economic Reform for 
around three decades, China’s economy and society is now increasingly integrating 
with the international community. China is now greatly impacted by the Western 
ideologies, values and institutions. In the views of Chinese government, these 
influences are contrary to the existing socialist and Chinese fabric rooted in China. 
The prosperity in domestic tourism can be used to promote the state union and 
coherence, and communist and socialist values and traditional Chinese culture. The 
rapid development of tourism and its economic significance can be utilized as an 
economic development tool. In the socio-cultural realm, the popularity of domestic 
and outbound travels can be taken to promote the life quality and social harmony in 
China. As a later comer to the international political economy and institutions, China 
views that the international rules of game are largely enacted by the Western nations. 
During the course of continuing integration with the world, China not only wants to 
act as a ‘fair player’, but also aims to actively participate in the construction of new
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international institutions. The enormous potentials of China’s outbound tourism can 
be adopted as a diplomatic resource to win more supports. Therefore, the present 
tourism policy paradigm envisages that tourism can exert its comprehensive functions 
in China’s political-ideological, economic, social-cultural and diplomatic realms on 
the basis of economic and market oriented development.
The evolution of the Chinese tourism policy paradigm in every historical period 
represents a fundamental break from the past and led to the change and development 
in the basic and concrete tourism policy decisions. The basic tourism policy decisions 
are to manifest the essentials of the tourism policy paradigm. In the first and second 
historical periods, market oriented tourism sector was regarded as ‘insignificant’ and 
did not have any position in China’s state structure due to the dominance of the 
planned economy model. In the present historical period, tourism has been positioned 
as a multi-functional industry. In the first historical period, both political and 
economic goals were emphasized, since the economic function of tourism was being 
recognized. In the present period, tourism is now being nurtured to exercise the 
political-ideological, socio-cultural and diplomatic goals on the basis of market 
oriented economic goals. In the first historical period, only international tourism was 
given the importance in the tourism development strategy. But the purview of the 
existing tourism development strategy covers the international, domestic and 
outbound tourism.
The basic tourism policy decisions serve as the general guidelines in directing 
the development of tourism. Nevertheless, the specific actions towards the concrete 
problems, issues and opportunities have been made through the concrete tourism 
policy decisions. The tourism policy paradigm, as a set of behavioural beliefs, cannot
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be implemented unless it can be institutionalized into the rules, norms, standard 
operating procedures and structural forms to motivate and prescribe the economic and 
market driven tourism development. Therefore, except the marketing and product 
development strategies, the institutional building in terms of regulations and standards 
accounted for the majority among the specific tourism policy decisions. The 
institutionalization of economic and market oriented tourism policy paradigm 
commenced concurrently with its emergence and formation in the first historical 
period. When the tourism policy paradigm was being institutionalized, the existing 
tourism institutions configuring the opposite ideological orthodoxies and conception 
of tourism -  planned economy ideology and political notion of tourism spontaneously 
generated the resistance to the institutional building of the policy paradigm; and, the 
conflict of interests also caused impediments to the institutionalization. However, the 
old tourism institutions were still dissolved and the new institutions built up 
eventually, since the tourism institutions are the policies themselves and are subject to 
change. In the second historical period, the partial evolution of the tourism policy 
paradigm to marketization also led to the partial institutionalization towards the 
marketization. The institutional building in this period was limited to the adoption of 
‘international norms’ -  hotel star-rating. Under the market-oriented tourism policy 
paradigm formed in the present historical period, the full market oriented 
institutionalization is now implemented to create the quality assurance mechanism for 
the tourism industry with the focus on the market oriented parameters such as quality, 
market order, customer satisfaction etc. Within the quality assurance mechanism for 
the tourism industry in China, the normative components, that fit the market oriented 
nature, are now becoming the overwhelming majorities, rather than the coercive or 
regulative components.
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CHAPTER EIGHT -  DISCUSSIONS, CONCLUSIONS AND 
RECOMMENDATIONS
You can’t go further than China.
- A Chinese Proverb (Cited in Richter, 1989: p. 23)
This chapter discusses the inter-relationships of the policy factors that have 
influenced the national tourism policy-making in China, in terms of the specific 
relationships and significant causalities as appropriate and the application of the 
policy paradigm in the tourism context. The appropriateness of the conceptual 
framework in understanding the tourism policy-making is also evaluated. This chapter 
also suggests the contributions of this study, indicates its limitations and finally makes 
recommendations for future studies
8.1. Discussions
This part discusses the results presented in the previous two chapters. 
Discussions revolve around the national tourism policy decisions and national tourism 
policy-making process respectively.
8.1.1. The National Tourism Policy of China
In accordance with the Chapter Two Conceptual Framework, the Chinese 
tourism policy examined in this study can be conceptualized into a set of inter-related 
decisions or non-decisions and actions or inactions formulated and implemented by 
the Chinese government. Based on China’s context, such inter-related set of decisions 
and actions are seen as mutually supportive and complementary. They are specifically 
designed to favour the development of tourism in China, despite the fact that these 
policy decisions embrace different purposes and cover different scopes. At present, all
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of the Chinese tourism policy decisions aim to foster and intensify the comprehensive 
functions of tourism in the political-ideological, economic and socio-cultural realms 
on the basis of the economic and market oriented development of tourism.
Furthermore, tourism policy decisions in China can fall into two broad categories: 
basic policy decisions and concrete policy decisions with the former guiding the latter. 
The basic tourism policy decisions are the direct interpretation and manifestation of 
the tourism policy paradigm in the tourism policy-making process. They pertain to a 
set of guidelines that determine the general goals and strategy for tourism 
development in China. These guidelines can be classified into three levels -  the 
position of tourism in state structure, the development goals and the development 
strategies. The position of tourism in China’s state structure -  ideological, political, 
economic and social realms, stands at the apex of basic tourism policy decisions. 
Generally, the Chinese government does not view tourism as an industry that matters 
for national security and vitality. But, it has considered that tourism development is an 
inseparable and strategic component of the Open-door policy and Economic Reform. 
The second level is the goals of tourism policy. The Chinese tourism policy has 
political-ideological, economic, socio-cultural and diplomatic goals. The economic 
goals of tourism served as the base for the accomplishment of other goals. The third 
level refers to tourism development strategy. From 1978 to the present, the tourism 
development strategy can be summarized in two key policy statements: ‘to develop 
tourism with great endeavours’ proclaimed since 1978, and ‘to speed up the 
development of tourism’. But the focus of strategy shifted from international tourism 
only in 1978 to the present strategy covering the international tourism, domestic 
tourism and outbound tourism.
355
The basic tourism policy decisions direct the formulation and implementation of 
the concrete tourism policy decisions, which deal with the concrete problems, 
concerns and opportunities, such as a provision of tourist facilities and products, and 
improvement in tourism quality. This part comprises most of the tourism policy 
decisions and deals with a wide range of tourism issues. Although these issues look 
isolated and diffused, they are logically consistent, as they are the representation of 
the same set of problems reflected in the different aspects of tourism. These aspects 
mainly refer to the demand for tourism, and the quantity and quality of supply of 
tourism.
8.1.2. Exploration of the Inter-relationships of Policy Factors Affecting the 
National Tourism Policy-Making Process in China
The Ideational Framework o f the Inter-relationships o f the Factors Affecting the 
Tourism Policy-Making Process designed for this study aims to understand the policy 
development and change through exploring the inter-relationships of policy factors. 
The explanatory utility of this conceptual framework rests with whether and how the 
inter-relationships of policy factors matter in the policy-making process; and if any 
regularity pertaining to the inter-relationships of policy factors in shaping 
policy-making can be identified.
8.1.2.1. The Concept of Interactive Coalescence of Policy Factors Affecting the 
Tourism Policy-Making Process
The empirical application of the Conceptual Framework in China’s context 
generally reflects that tourism policy-making is forged by the interactive coalescence 
of various policy factors in a multi-lateral range. China’s tourism policy-making 
context undoubtedly confirms that rather than dichotomous or zero-sum (Howlett &
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Ramesh, 1995; 2003), any single policy factor like ideology, power, and institutions 
does not have the full capacity in dictating tourism policy decisions, no matter they 
were basic tourism policy decisions or concrete tourism policy decisions. Tourism 
policy decisions emerge from multiple causes. The policy decision to develop tourism 
as an economic activity made by the Chinese government post 1978 was caused by 
multiple factors - shift of ideological orthodoxies, restoration of diplomatic 
relationships, shortage of foreign exchange, top leaders’ influential initiative and the 
subsequent building of an economic-oriented tourism policy paradigm. Any one or 
two factors failed to explain the shift of this epoch-making decision for China’s 
tourism development. In the absence of economic development and pragmatic 
orthodoxies, the economic function of tourism, which previously served politics and 
diplomatic affairs, would not be recognized and justified. Facing a shortage of foreign 
exchange, the foreign exchange earning capacity of tourism therefore had been 
discerned and highlighted. The decision made on the development of tourism as an 
economic activity, however, could not have commenced if normal bilateral 
relationships with the major tourists generating countries had not been resumed by 
1978. The role played by the authoritative top leaders was essential and crucial. The 
Chinese communist system is characterized by a submissive political culture and 
dominance of an informal authority structure on the basis of the ‘rule of person’ 
tradition (Lo, et al., 2000). The role of authoritative top leaders was essential and 
crucial. Only the top leaders like Deng Xiao Ping and Chen Yun had the power to 
initiate the development of tourism as an economic activity which tied with the key or 
controversial ideological, political and socioeconomic spheres, got the initiative onto 
the national policy agenda and put the initiative into decisions even in the lack of 
bureaucratic consensus. Nevertheless, while the top leaders had the power to enforce 
the acceptance of their policy initiative; they lacked the time to formulate the concrete
policy goals and decisions that should be the responsibilities of bureaucrats. Without 
the formation of the economic-oriented tourism policy paradigm, there was still a 
large gap amidst economic-driven ideological orthodoxy, environmental forces, 
leader’s idea and persisting implementation for tourism development as economic 
activity, given that the political conception of tourism remained in the mindset of 
bureaucrats. The commercial tourism policy paradigm specified how tourism issues 
should be perceived (i.e. from socioeconomic perspective; economic efficiency), 
which goals must be attained through policy decisions (e.g. foreign exchange earning) 
and what sorts of instruments can be utilized to achieve the goals (e.g. relaxation of 
market access) (Hall, 1992; Braun, 1999). The emergence of the economic-oriented 
policy paradigm for tourism turned around the understanding of the bureaucrats 
incrementally to commercial direction and ensured the continuing development of the 
tourism business.
During the coalescence course, policy factors were not mutually isolated, but 
rather interacted together. The emergence and formation of the tourism policy 
paradigm were credited to the effects of economic ideological orthodoxies and role of 
tourism in the economy. Only under the economic development orthodoxy, did the 
commercial role of tourism function. But the orthodoxy failed to form the 
economic-oriented tourism policy paradigm by itself, as numerous officials hardly 
consented to the economic nature of tourism. The economic-directed paradigm 
formed until the sharp increase of foreign exchanges earned by international tourism 
convinced the doubtful officials of the economic function of tourism, and tourism had 
become one of three top foreign exchange earners in the mid-1980s in China.
The funnel-of-causality model (King 1973; Hofferbert, 1974; Simeon, 1976;
358
Howlett & Ramesh, 1995, 2003) advocates that the policy factors are intertwined in a 
‘nested’ pattern of mutual interaction in which institutions exist within prevailing sets 
of ideas and ideologies, ideologies within relations of power of society, and relations 
of power within a larger social and material environment. The interactive coalescence 
concept of policy factors supplemented a dynamic and multilateral dimension to the 
funnel-of-causality model that seemed to be static and limited to bilateral 
relationships of two policy variables. Howlett and Ramesh (1995: p.112; 2003: p.132) 
further remarked that the funnel-of-causality model explained very little as to how 
general forces such as environmental context, ideologies and economic interests 
actually function in shaping policy-making. The application of the ‘interactive 
coalescence’ concept in China’s tourism policy-making context may fill this gap from 
an empirical point of view.
More importantly, Howlett and Ramesh (1995: p .112; 2003: p.132) commented 
that the greatest weakness of the funnel-of-causality lies in the absence of exact 
relationships or causal significance. It might aim to allow the space of alternative 
viewpoints to appear and leave it to empirical cases to explore and determine the 
exact relationships. They further pointed out that both policy actors and institutions 
play a crucial role in the policy-making process, even though one may be more 
significant than another in specific settings. However, Howlett and Ramesh did not 
further provide the theoretical generalization in this argument. In general, specific 
relationships, significant causality or regularity among inter-relationships among 
policy factors played the pivotal role in unraveling the intricacies of 
inter-relationships of policy factors in effecting the policy-making.
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8.1.2.2. Specific Inter-relationships or Significant Causalities amidst the Policy 
Factors
This study has attempted to probe whether there are any specific 
inter-relationships and significant causalities in the policy factors in shaping the 
tourism policy-making process. To provide a framework to consider this here it 
approaches it in the form of some twelve propositions. According to Reason (1999: 
p.265), propositions refer to a kind of knowledge about something are presented in 
statements and theories. As already explained, China’s national tourism 
policy-making process post 1978 proceeded within two settings. First, China’s 
political economy model has shifted from a planned economy to a market economy. 
Second, when the decision was made to commercialize tourism development in 1978, 
the government lacked the knowledge, professionalism and institutions to start up the 
economic development of tourism. Based on these two settings, the following twelve 
propositions set out to guide the discussion.
On Ideology and Tourism Policy Paradigm
(i) The tourism policy paradigm consists of the ideological orthodoxies (i.e. 
essentials) and the tourism-specific essentials.
(ii) The tourism-specific essentials are configured by the ideological orthodoxies, 
the environmental circumstances and the tourism attributes.
(iii) The tourism policy paradigm or its constituent essentials cannot be formed 
when they are opposite to the reigning ideological orthodoxies of a nation.
(iv) The tourism policy paradigm and the ideology have the affinity relationships, 
since both pertain to a systematic set of social beliefs that possess cognitive 
(i.e. construct, knowledge) and evaluative (i.e. values) capacities.
(v) The ideology and the tourism policy paradigm have inter-dependency
360
relationships.
On the Tourism Policy Paradigm
(vi) The tourism policy paradigm acts as the hub of the tourism policy-making 
process.
On the Tourism Policy Paradigm and Tourism Institutions
(vii) When tourism development starts from nothing and a tourism policy paradigm 
is entirely absent at the outset of tourism development, the tourism 
policy-making process is a policy paradigm-institutionalization and 
structuration process.
(viii) The tourism policy paradigm and the tourism institutions have the synergistic 
relationships, that is, the institutionalization of the tourism policy paradigm is 
a natural and spontaneous process.
(ix) When the new ideological orthodoxies and the new policy paradigm arose and 
were implemented, the existing institutions embracing the opposite ideological 
orthodoxies, policy paradigm or conception automatically will wield the 
antagonistic forces to impede the institutionalization of the new ideological 
orthodoxies and the policy paradigm. But the existing institutions eventually 
change when the political pressures outweigh these antagonistic forces.
On the Role of Tourism Policy Actors
(x) In the tourism policy-making process, the tourism policy actors play the role 
of policy-oriented learning and coordination.
(xi) When the ideological orthodoxies, the tourism policy paradigm (or its 
essentials) and their synergistic institutions reverse, the influential policy
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actors play a more important role than the existing institutions being changed 
during a specific temporal-spatial era in which these existing institutions 
decline, but the new institutions have not been built up yet, and an institutional 
vacuum occurs.
On the Whole
(xii) Therefore, the inter-relationships of policy factors arising from their 
interactive coalescence could be considered as the inherent causalities in 
driving the tourism policy-making process.
China’s Tourism Policy Paradigm -  An Empirical Application of the Policy 
Paradigm Concept in a Real Tourism Setting
Does a policy paradigm exist and function in tourism context? The empirical 
examination of the national tourism policy-making in China has suggested its 
existence and its pervasive significance in influencing China’s tourism policy-making. 
The attributes of China’s tourism policy paradigm have differentiated it from the 
policy paradigms examined in the previous studies (e.g. Hall, 1990 & 1993). 
Moreover, China’s context highlighted the importance of the ideational dimension in 
tourism policy-making, which so far has had little attention in the existing tourism 
policy literature.
Reflections on the Previous Policy Paradigm Studies
The relevant literature shows that the ideational factors stand at the core of the 
policy-making process since it is generally agreed that policies are formulated within 
some system of ideas and standards which are comprehensible and plausible to the 
actors involved (Anderson, 1978) and that the policy-making process includes the
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manner in which problems are conceptualized and brought to government for solution 
(Sabatier, 1999). The ideology and the policy paradigm are two well-established 
ideational factors applying to the whole society and a societal sector respectively.
Previous studies on the policy paradigm (e.g. Hall, 1990 & 1993; Menahem, 
1998) generally reflected that the structure or contents of the policy paradigm need 
further inquiry. The British macro economic policy paradigm appears to be very 
economics-specific, the elaboration of its ideological dimension appears not to be 
apparent. The Israel’s water policy paradigm investigated by Menahem (1998) 
seemed to be ideology dominated and lacked the water sector-specific attributes.
The Structure of the Chinese Tourism Policy Paradigm -  Ideological and 
Sector-Specific Essentials
In general, the Chinese tourism policy paradigm could be conceptualized by this 
study as a set of behavioural beliefs held by the Chinese tourism policy actors with 
respect to national tourism policy-making and tourism development in China. It has 
less academic-rigour than the British macro economic policy paradigms (Hall, 1990 & 
1993) that were tied to the schools of economics -  Keynesian and Monetarism, but is 
more coherent and integral than Israel’s water policy paradigm as the direct extension 
of Jewish ideology to the water sector. Israel’s water sector from 1948 to 1997 was 
subject to the agriculture sector and to ensure agricultural expansion. The water sector 
was not operated as an economic activity.
In general, the Chinese tourism policy paradigm represents a system of 
behavioural beliefs possessing the cognitive and evaluative attributes accepted by the 
tourism policy actors towards tourism development and the tourism policy-making. It
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is more likely to have hierarchical and causal relationships. It is suggested that the 
Chinese tourism policy paradigm consists of the ideological orthodoxies (i.e. 
essentials) and the tourism specific essentials (Proposition One). These two 
essentials frame together in forming the Chinese tourism policy paradigm (see Table 
8.15). China’s tourism policy paradigm has the solid and remarkable ideological 
appeal since the ideological commitment of the state could be dated back to imperial 
China. The People’s Republic of China was founded on the socialist and communist 
ideology, despite the fact that the reigning orthodoxies evolved in the different periods. 
The ideological essentials stand on the top of the tourism-specific essentials. These 
ideological essentials include socialism, nationalism and traditional Chinese values 
(e.g. hospitality, friendship, etc.); they are largely regarded as given. Since tourism 
has become a significant industry no longer a part of political and foreign affairs, the 
interpretation of ideological essentials is allowed in order to integrate them with 
tourism industry.
Tourism development in China should be conducive and contribute to China’s 
socialism with the Chinese characteristics (material and spiritual civilizations). The 
Socialism with the Chinese characteristics ultimately aims for the establishment of a 
comfortable and harmonious society for the satisfaction of people’s material and 
spiritual wants; it places the socialist, communist and nationalism values at the core; it 
insists on the people-based, comprehensive and coordinated development with 
economic modernization at the centrality; it directs the development through the 
pragmatic basis that fit China’s realities and under the Socialist Market Economy 
Model; it also advocates the active participation in the construction of international 
order and institutions. Under these ideological essentials, sex tourism, gambling 
tourism, broadcasting of erotic films in tourist areas, asking for tips, seeking
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commissions by misbehaviour are all strictly forbidden. The Regulation on the 
Administration of Tour Guides prescribes that all tour guides should consciously 
protect China’s national interests and safeguard China’s national dignity when 
performing their professional duties. Indelicate and ribald contents are not allowed in 
the introduction of attractions to tourists. These statements are all the general 
interpretation of China’s ideological orthodoxies in the tourism sector and are not 
specifically aimed at the tourism industry. Gambling and eroticism are condemned as 
detrimental to China’s socialist civilization and are prohibited in all other areas. 
Nationalism and compatriotism orthodoxies had been incorporated into student 
handbooks in primary, secondary and post-secondary schools and universities.
The tourism-specific essentials of the Chinese tourism policy paradigm generally 
present the understanding of the policy-makers towards the development of tourism in 
China. The present tourism-specific essentials embraced three causally related aspects: 
know-why, know-what and know-how. Know-why essentials pertain to the deep 
beliefs about tourism development in China; it is closely related to the status of 
tourism in China’s state structure. At present, tourism is viewed as an industry that 
does not matter for China’s national security and vitality, but it is considered as an 
inseparable and strategic component of China’s Economic Reform and Open-door 
Policy. Know-what essentials are formed based on the understandings and judgments 
about tourism development in China. Tourism is recognized as a market and 
consumption driven industry and as an important means and catalyst for the 
comprehensive and coordinated development with the emphasis on the economic 
modernization. Tourism is envisioned to have the capacities to exercise the 
comprehensive functions in political-ideological, economic, socio-cultural and 
diplomatic realms. Know-how essentials advises the policy-makers about ‘what ought
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to be done’ and ‘how it should be done’. The national and local tourism 
administrations should undertake the market management through stimulating the 
tourist demand and nurturing the market mechanism such as the normative oriented 
quality assurance system for the sake of industry order, tourism quality and customer 
satisfactions.
It is viewed that the tourism-specific essentials are configured by the 
ideological orthodoxies, the environmental circumstances and the tourism 
attributes (Proposition Two). It is widely recognized in academic studies (e.g. Telfer, 
2002a; Goeldner & Ritchie, 2006) that tourism has an economic function. 
Nevertheless, the economic function of tourism could be justified only under the 
umbrella of economic-oriented orthodoxy. The justification for tourism to play an 
economic role did not mean that tourism was verified as an economic activity among 
government and society. The economic-oriented tourism policy paradigm formed until 
international tourism had become one of largest foreign exchange earners in the 
mid-1980s. Likewise, under the planned economy model, consumption was restrained 
and invigoration of the demand side was not recognized as a legitimate tool for 
economic development. A market oriented tourism policy paradigm failed to form 
even though tourism had been proved to be a market-driven industry and domestic 
tourism had exhibited the strong potential in market growth. Therefore, it is also 
considered that the tourism policy paradigm or its constituent essentials cannot be 
formed when they are opposite to the reigning ideological orthodoxies of a nation 
(Proposition Three). Furthermore, when CPC’s ideological appeal extended to be 
more market-oriented, humanistic and comprehensiveness-directed, domestic and 
outbound tourism with rapid market growth has become a significant part of China’s 
political economy of wants satisfaction system.
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Further to Hall’s (1990, 1993) and Menahem’s (1998) studies, the examination of 
the Chinese tourism policy paradigm suggests that the ideology and the tourism 
policy paradigm have the affinity relationships, since both pertain to a systematic 
set of social beliefs that possess the cognitive (i.e. construct, knowledge) and 
evaluative (i.e. values) capacities (Proposition Four). Both the ideology and the 
policy paradigm have the epistemological and evaluative attributes, ideology such as 
conservatism, liberalism, capitalism, socialism, communism, Marxism, democracy 
and policy paradigms such as Keynesiam, Monetarism, environmentalism, trade 
protectionism are the political-economic-social thoughts or schools of these thoughts. 
Both of them evaluate how society or sector of society will be better. In this study, the 
current Chinese tourism policy paradigm also stated how tourism development should 
proceed. Nevertheless, ideology is like in an umbrella that embraces the whole of 
society. Dijk (1998) held the same view ‘ideologies are much more general and
abstract, and do not merely apply to specific (types) of cultural events .......’ (p.65).
He further argued that few institutions are exclusively ideological, even the churches 
also have the social aims and activities such as welfare and community. The broad 
nature of ideology left the wide political-social-economic scenes for the policy 
paradigms to act their roles in their respective sectors in a society.
Moreover, it is also suggested that the ideology and tourism policy paradigm 
have inter-dependency relationships (Proposition Five). According to the 
ideological and sector-specific essentials embraced by the Chinese tourism policy 
paradigm, the state ideological orthodoxies are the fount and building blocks of a 
tourism policy paradigm. The ideological essentials are the natural part of the Chinese 
tourism policy paradigm and reflect the manifestation, interpretation and integration 
of the Chinese ruling ideological orthodoxies in the tourism context. The
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tourism-specific essentials arise from the interactive coalescence of ideological 
orthodoxies, environmental conditions (e.g. socioeconomic conditions, tourism 
development) and attributes of the tourism phenomenon. In the formation process, 
ideological orthodoxies serve as the illustrative framework for the policy actors to 
explore the appropriateness of tourism attributes in China’s context through the 
policy-oriented learning by policy actors. The ideology constitutes the building blocks 
of the tourism policy paradigm; in return, the tourism policy paradigm underpins the 
ideology. Without the application and integration of ideology with a societal sector, 
the state ideology will become a vague concept and lose its appeals to a nation. In the 
first historical period, tourism viewed by the Chinese government as an essential of 
China’s Economic Reform and Open-door Policy and an economic activity actually 
underpinned the new reigning ideological orthodoxy -  ‘economic modernization’ and 
‘pragmatism’. At present, tourism as conceived to play comprehensive functions 
bolster the new reigning humanistic, market-oriented and comprehensiveness-directed 
orthodoxies. Therefore, the tourism policy paradigm consolidates the dominance of 
state ideology in a sector and makes the other policy factors vary with ideology and 
policy paradigm.
Emergence, Formation and Building of the Chinese Tourism Policy Paradigm
The term emergence refers to the initiation of a new essential to form the 
paradigm or to add to the existing paradigm. The formation of the tourism policy 
paradigm denoted that the new paradigm has been accepted by the tourism sector 
represented by CNTA and bureaucrats represented by macro-economic management 
agencies. The tourism policy paradigm is built up when it has been operationalized 
and institutionalized into the ‘rules of game’ for tourism development. The emergence, 
formation and building of the Chinese tourism policy paradigm differed markedly
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from the British macroeconomic policy paradigm examined by Hall (1990 & 1993). 
As discussed in Chapter Two, the shift of the British macro economic policy paradigm 
from Keynesianism to Monetarism was caused by the failure of Keynesianism in 
solving the accumulated socioeconomic problems and the subsequent winning of the 
election by the Conservative Party. The building of the Monetarism policy paradigm 
was made through the institutionalization at the central government level. Such 
British style of paradigmatic transition did not fit China’s national tourism 
policy-making process context. In general, China’s national tourism policy-making 
process has observed the rise and evolution of a policy paradigm, rather than an entire 
superseding of one policy paradigm by another policy paradigm with both two 
offering developed, coherent and integral thoughts.
It is suggested that this might be due to the premature of stage of tourism studies. 
As discussed in the Chapter Two, tourism has been academically criticized for its 
potential lack of intellectual credibility (Tribe, 1997), it is also considered that tourism 
lies in the pre-paradigmatic or pre-science phase (Pearce, 1993; Echtner and Jamal, 
1997). The tourism field may not be able to offer the well-established and coherent 
thoughts that are closely related policy ideas, such as Keynesianism and Monetarism 
for policy-makers’ references.
This could be ascribed to the later tourism development and later tourism studies 
in China. Tourism development and tourism research in China started from virtually 
nothing in 1978 by which time Western tourism academics had begun their 
multi-disciplinary approach to understanding tourism (Jafari and Ritchie, 1981). 
Because of the political conception of tourism, government officials and tourism 
scholars attempted to answer the basic questions of tourism development -  what is
372
tourism and how to develop tourism. Early tourism scholars also translated the 
Western tourism literature into Chinese, such as McIntosh and Goeldner (1972)’s 
Tourism: Principles, Practices and Philosophies and Burkart and Medlik (1981)’s 
Tourism: Past, Present and the Future (Zhang, 2003b). Financed by China’s National 
Social Science Funds, the first government-academic joint study on China’s tourism 
development strategy was conducted in 1987, nine years after the commencement of 
tourism development as an economic activity and one year after the confirmation of 
tourism as a commercial undertaking in the state development plan. In general, 
academic research and intellectuals’ works failed to receive regular attentions from 
government officials. Zhang (2003b) offered a remark on the interaction between 
administration and tourism academics ‘in general, politicians come to academics only 
when they are in trouble’ (p.77). This phenomenon could be traced back to Mao’s era. 
Under Mao’s reign, intellectuals were considered as unworthy. They were criticized 
by communists for their doubtful loyalty and lack of general understanding of China’s 
realities. Intellectuals became the key targets of the political movements (yun dong) 
especially in the Cultural Revolution. During the Cultural Revolution era, China’s 
civil society generally felt that it was better to be a worker or peasant than an 
intellectual (Lieberthal, 1995 & 2004). Up to now, academics were invited by 
government officials to justify their past decisions or to support their present stature 
(Zhang, 2003b), rather than to utilize their knowledge to guide the policy-making.
As discussed in Chapter Six, tourism as a new academic field in China is not 
regarded as a main discipline like economics, management, accounting, etc by the 
state education administration. The late development of tourism studies and 
insufficient academic recognition hampered the advancement in tourism research. Up 
to now, the in-depth and systematic tourism studies are rare in China (Zhang, 2003b).
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This might help understand the rise and evolution of the tourism policy paradigm, 
rather than the replacement of one policy paradigm by another policy paradigm in 
guiding the national tourism policy-making process.
In China, the reigning status of socialism and the CPC has been affirmed by 
China’s constitution since the founding of PRC, the reversion of ruling political party 
and government administration through election does not accord with China’s 
constitution and political regime. Therefore, the tourism policy paradigm, as a 
systematic set of beliefs in guiding the policy-making, is deemed to form inside the 
political institution.
It was also observed that under the transitional period from the planned economy 
model to the market economy model in China, the market-oriented tourism policy 
paradigm could not be formally accepted and formed at the bureaucratic level. It 
could only evolve partially in the tourism sector, which was under the banner of 
adoption of international norms in the tourism industry.
The examination of the Chinese tourism policy paradigm gave a noteworthy 
position for macro-management bureaucratic agencies and bureaucratic generalists in 
consensus reaching on the key paradigmatic essentials tied with the importance of 
tourism in socioeconomic development. It was identified that the paradigmatic 
essentials were put forwarded by top leaders (economic property of tourism activity), 
local elites (experimental implementation of ‘industry management’ in locale and 
pioneer of tourism marketing), and tourism administration and government research 
organizations (tourism as a market and consumption driven economic activity; 
implementation of ‘industry management’ in tourism industry). The acceptance was
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formed in central bureaucracies represented by macro-management government 
agencies.
Hall’s studies described the importance of bureaucrats, also called ‘civil servants 
or public servants’, in the acceptance and implementation of the Monetarism policy 
paradigm, as ‘an aggressive policy of promoting civil servants who were highly 
pliable or sympathetic to monetarist views implanted the new paradigm even more 
firmly’ (Hall, 1993: p.287). Howlett and Ramesh (1995) highlighted the role of 
bureaucracies much more beyond the expected role of ‘public servant’ and 
characterized them as the ‘keystone in the policy process’ and ‘central figures’ in 
many policy fields. They summarized six sources that bureaucratic authoritativeness 
originated from -  crucial law-empowered functions, rich material resources, 
accumulated specialized expertise, access to vast information, permanence of 
bureaucracy and long tenure, and ‘black-box’ area in policy process denying access of 
other policy actors. In China’s national tourism policy-making context, the National 
Development and Reform Commission is a long-standing and crucial agency. 
Although its policy incumbents shifted from mandatory planning in the planned 
economy model to macro management of the economy, its supra-ministerial status in 
coordinating the line ministries remains unchanged. The Ministry of Finance is 
another long-lasting macro management agency through the making of fiscal and 
taxation policies. According to Lieberthal and Oksenberg (1988), China’s sector 
policy-making is characterized by the fragmented structure of authority in shaping 
policy decisions (Lieberthal & Oksenberg, 1988). The nearly boundary-free tourism 
industry exacerbates the fragmented structure of authority in formulating tourism 
policy decisions. Because of the political utilization of tourism before 1978, tourism 
had never been embedded into China’s planned economy. Tourism entered the
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economic policy-making arena after the mid-1980s. There was a general lack of 
in-depth understanding regarding the tourism development, and the position and 
importance of tourism in the national economy at the bureaucratic-wide level, 
especially the macro-management agencies empowered with the overview, control 
and coordination responsibilities. Furthermore, the relatively lower bureaucratic rank 
of CNTA also weakened its influence in forming the key paradigm essentials. 
Therefore, the initiated paradigmatic essentials were accepted at the 
macro-management government agencies.
The Role of the Tourism Policy Paradigm in the Tourism Policy-Making Process
The tourism policy paradigm acts as the hub of the tourism policy-making 
process (Proposition Six). The term ‘hub’ has two meanings here. First, the tourism 
policy paradigm links all other policy factors together; all other policy factors seem to 
converge on the tourism policy paradigm. In China’s national tourism policy-making 
context, the tourism policy paradigm is formed on the consensus of the tourism policy 
actors who exert influences in the formation process, especially the top leaders, 
macro-management agencies, CNTA and local elites. The reigning ideological 
orthodoxies are the building blocks of the tourism policy paradigm, whereas the 
tourism policy paradigm itself also underpins the ideological orthodoxy through the 
interpretation and integration in the tourism sector. The tourism policy paradigm 
serves as the interpretation framework for the policy actors to understand the 
environmental conditions and enable the policy actors to generate meaning that help 
engender the policy decisions. Under the emergence of the economic-oriented policy 
paradigm in the first historical period, the insufficiency of hotels was considered as 
the serious problem that hindered the development of tourism. Foreign capital and 
expertise were thus introduced in the hotel sector. Since international tourism was
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viewed as more important than domestic tourism based on its foreign exchange 
earning function, the boom in the domestic tourism was regarded as an impediment to 
the development of international tourism.
A non-supportive policy decision was formulated to deal with the domestic 
tourism. Under the tourism ‘xitong’ management, the access of non-tourism 
government agencies and enterprises to the tourism sector was considered as 
detrimental to professionalism and interests of the tourism ‘xitong’, the ban on the 
internal access to tourism was made. Under the current tourism policy paradigm that 
envisages tourism playing comprehensive functions in political, economic and 
socioeconomic realms on the basis of the economic and market oriented development 
policy paradigm, the boom in the holiday travel has been considered important in 
promoting domestic tourism. An inter-ministerial coordinating mechanism for 
enhancing domestic tourism during the holiday period has been established. 
Furthermore, market issues like the demand, tourism quality, market order and 
customer satisfaction and complaints have obtained firm commitment from CNTA. 
Therefore, the quality assurance mechanism embracing both the coercive and 
normative measures is now being built to assure tourism quality, maintain the market 
order and protect the customers’ interests. Nevertheless, like Hall’s British 
monetarism policy paradigm and Menahem’s Israeli water policy paradigm, the 
tourism policy paradigm cannot be put into practice unless it can be institutionalized 
into rules, norm, standard operating procedures and structural forms. Therefore, 
except the marketing strategies and product development, institutional building in 
terms of regulations and standards accounted for the majority of the specific tourism 
policy decisions that establish the ‘rules of game’ to prescribe the economic and 
market-oriented development of tourism, which will be discussed later.
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In the second meaning of the term ‘hub’, the evolution of the tourism 
policy-making comes from the evolution of tourism policy paradigm. The evolution 
of tourism policy paradigm represents a fundamental break of tourism policy-making 
from the past. When the economic-oriented tourism policy paradigm came forth, both 
the basic and concrete policy decisions all aimed to boost the economic development 
of tourism, such as the separation of CNTA from the Ministry of Foreign Affairs, 
introduction of foreign investment, relaxation of internal market access. These policy 
decisions changed the function of tourism as a political and diplomatic vehicle served 
before 1978. Under the current tourism policy paradigm, the policy decisions 
represent a complete departure from the previous planned economy system and bear 
the clear marketization imprint.
Institutionalization and Structure of the Tourism Policy Paradigm
Based on tourism policy-making in China, it is suggested that when tourism 
development starts from nothing and a tourism policy paradigm is entirely 
absent at the outset of tourism development, the tourism policy-making process 
is a policy paradigm-institutionalization and structuration process (Proposition 
Seven).
Both Hall and Menahem examined the process of the institutionalization of the 
policy paradigm. Because of the different foci of their studies, they did not further 
elaborate on the reasons for the institutionalization of the policy paradigm. Their 
studies touch little on the institutional logics and institutional diffusion; the scope of 
institutionalization examined did not see the extension to an industry-wide 
perspective.
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Rationale for the Institutionalization o f the Policy Paradigm
Highly akin to the affinitive relationships between ideology and policy paradigm, 
this study found the natural and spontaneous relationships amidst tourism policy 
paradigm and institutions. The social process is the result of behaviour inspired by 
notions or values internalized by individuals during their socialization (Boudon, 1986). 
Institutions create the rules for the game to prescribe the individual and group 
behaviour. Ideology and the policy paradigm organize the group cognition and values. 
However, merely being a policy community of officials, practitioners and interest 
groups may not be enough to have policy issues resolved effectively or to achieve the 
policy goals. Therefore, institutions arise naturally and spontaneously to organize the 
practices of the ideology and the policy paradigm through establishing the rules-based 
incentives and constraints (Dijk, 1998). The newly-formed ideological orthodoxies 
and policy paradigm could not be practiced successfully unless they are 
institutionalized into structural form, rules and standard operating procedure. Dijk 
(1998: p. 186) proposed that the institutions are the ‘practical or social counterpart’ of 
ideologies. But the concept of ‘counterpart’ may not describe the intimate 
relationships between ideology, policy paradigm and institutions. This study proposed 
that the tourism policy paradigm and the tourism institutions have the 
synergistic relationships, that is, the institutionalization of the tourism policy 
paradigm is natural and spontaneous process (Proposition Eight). It is considered 
that synergistic relationships can illustrate that institutions building closely match the 
formation of ideology and policy paradigm. In China’s national tourism 
policy-making process context, when the ideological orthodoxies and the policy 
paradigms oriented to an economic development orientation, institutionalization of the 
new orthodoxies and policy paradigm commenced promptly, with, for example, the 
establishment of tourism steering group and re-organization and upgrade of CNTA,
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relaxation of market access to the internal and external investors, etc.
Articulation between Policy Paradigm and Institutions -  The Institutional Logics
According to Scott (2001), the institutional logic in a sector is like a set of 
guidelines to its participants as to how they are to carry out the works. The policy 
paradigm is belief oriented, whereas institutions are patterned behaviour oriented. The 
institutional logic acts in a bridging role to articulate the beliefs and behaviours in 
order to make the policy paradigm workable and operative.
In China’s tourism policy-making context, the institutional logic of tourism in 
three historical periods can be summarized into one statement, that is, ‘centralizing 
leadership and decentralizing operation’. This statement neutrally fits both the 
planned economy and the market economy. Nevertheless, this institutional logic 
underwent transformation under the evolution of the tourism policy paradigm. In the 
first historical period, centralizing the leadership was to centralize the policy decisions 
and plans, whereas decentralizing the operation referred to the decentralized 
management to local tourism bureaus and division of responsibilities to different 
travel agencies. Under this institutional logic, regulatory classification of travel 
agencies into three operational categories was enforced. In the second historical 
period, the market oriented policy paradigm had been formed in the tourism sector, 
but failed to capture the bureaucratic acceptance because of the persistent planned 
economy thinking. The centralized leadership shrunk to the centralization of 
policy-making, international norms became the locus of centralized leadership. 
Decentralized operation expanded to the decentralizing business undertakings. In the 
present historical period, with the market-oriented tourism policy paradigm affirmed, 
CNTA’s industry management was entirely geared to the market economy. ‘Tourism
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quality’, ‘market order’ and ‘customer satisfactions’ constituted the institutional logics 
under the market economy. Normative practices on a volunteer base are now 
prevailing in China’s tourism quality assurance mechanism.
Institutional Building: Paths, Diffusion and Conflicts
Institutionalization and institutional diffusion are the two facets of institutional 
building. Diffusion of a set of rules or organizational forms is viewed as the 
reinforced strength of an existing institutional structure, therefore, institutional 
diffusion indicates an increasing institutionalization (Scott, 2001).
Economic and market oriented institutionalization in China’s tourism 
development comprised the government, enterprises and market. The general path 
started from government, through enterprises and arrived at the market. As with the 
institutionalization of the Monetarism policy-paradigm, institutionalization of the 
economics-directed tourism policy paradigm in China also began at the central 
government level. Hall (1990, 1993) described that Thatcher brought her supporters 
into the influential economic committees of the Cabinet, appointed an external 
monetarist as the Treasury’s chief economic advisor and transferred the locus of 
decision-making authority to the Prime Minister. Later, the operating procedures of 
central banks shifted to monetarism. In China’s tourism context, the state was the sole 
engine to activate the commercial development of tourism under the planned 
economy model. Thus, the State Council took tourism out of the diplomatic scene and 
placed the SGATT under its direct jurisdiction; a tourism leadership group was 
established on top of commissions and line ministries. The organizational goals of 
SGATT and CITS all shifted to the economic development of tourism. As a further 
step, the operation of CITS was separated from SGATT.
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China is a later-comer in the adoption of the market economy model and tourism 
was a later member of China’s industries. The institutional building in China tourism 
development unveiled the pathway as to how to create the institutions for a new 
industry under the market economy model. The institutional diffusion of China’s 
tourism development encompassed three dimensions. From the broadest dimension, it 
denoted the diffusion of economic and market-oriented rules throughout the whole 
sector. At the broader dimension, it is the diffusion of normative practices on a 
volunteer basis throughout the tourism sector in order to enhance the quality, protect 
the consumers and ensure market order. From the micro dimension, it is the diffusion 
of ‘modern enterprise’ practice -  ‘Learning Jianguo Hotel Campaign’, which 
underpinned the institutionalization at the sector level. Furthermore, the approach of 
institutional diffusion in China’s tourism context was observed; that is, rules or 
institutional form were preliminarily launched on a selected sample; upon its success, 
the institutional building was boosted through an enlarged sample; the diffusion was 
completed until covering the whole sector.
During the institutionalization process, the antagonistic forces spontaneously 
arose from the existing institutions embodying the old and opposite ideological 
orthodoxies and conception to impede the institutional building. The rule to ‘prohibit 
the non-tourism agencies in running the international tourism businesses’ was a 
resistance from the existing tourism ‘xitong’ in the central planned economy model. 
This ban apparently restrained and retarded the development of tourism as an 
economic activity and hindered the realization of economic and non-economic 
incentives in running the international tourism business. More broadly, the rule acted 
contrary to economic reform for transforming the over-centralized economic 
institutions. Therefore, the institutions changed eventually, because the institutional
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arrangements are the policies too and are subject to change (Simeon, 1976). Simeon 
further argued that ‘in the long run, if political pressures are sufficiently strong, 
institutional hurdles can be cleared and institutions changed.’ (p. 574). The political 
pressures for the institutional change came from the potential stakeholders, initial 
structure of commercial development of tourism as well as the influence from the 
leaders.
Thus, the study proposes that when the new ideological orthodoxies and the 
new policy paradigm arose and were implemented, the existing institutions 
embracing the opposite ideological orthodoxies, policy paradigm or conception 
automatically will wield the antagonistic forces to impede the institutionalization 
of the new ideological orthodoxies and the policy paradigm. But the existing 
institutions eventually change when the political pressures outweighed these 
antagonistic forces (Proposition Nine).
The Relationships o f Institutionalization and Structuration -  Two-way Flows
Structure and institution are two independent but related concepts in social 
sciences. Structures are rules or schema and resources (e.g. Giddens, 1984; Sewell, 
1992; Scott, 2001). Institutions are those types of structures that involve more 
strongly-held rules supported by more entrenched resources (Scott, 2001). Therefore, 
institution building formed the structured and patterned behaviors. In 1767, James 
Stewart asserted that change arose out of forces and processes immanent in society 
and not decided by the state; and the state should play the crucial role in recognizing 
the necessity of these changes and leading society through them (cited in Caporaso & 
Levine, 2003: p.35). Development is a value-laden patterned movement towards a 
desirable vision. Values were transmitted from one generation to the next generation
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to make social structures reproduced and permanent through socialization. The values 
and socialization mechanism played the role in maintaining and changing the political 
and social systems (Bouden, 1986). These views all implies that structured behaviours 
influence institutional building.
Since 1978, commercialization and personal wealth-accumulation has become 
China’s social vogue, reflected by Deng Xiao Ping’s much quoted saying ‘to get rich 
is glorious’. Tourism development, as the outcome of Economic Reform and 
Open-door policy, is taking place in this context. By 1984, the economic structure of 
tourism development had been formed preliminarily; tourism had attained the position 
of a new economic sector or important foreign exchange earner in many coastal cities 
and special economic zones. Domestic and foreign investors all perceived the 
promising prospect of China’s tourism development. The economic structuring of 
tourism and its ongoing development demanded further institutional support. The 
restrictive rule on the market access obviously failed to hold back the further 
structuring of tourism development.
The Role of Policy Actors in the Tourism Policy-Making Process
It is suggested that in the tourism policy-making process, the tourism policy
actors play the role of policy-oriented learning and coordination (Proposition 
Ten). The national tourism policy-making in China is also a process of 
policy-oriented learning and coordination undertaken by tourism policy actors, which 
reflect the interactive coalescence of policy factors. Policy-oriented learning is 
defined in this study as the intended or unintended activity undertaken by the policy 
actors to understand a set of policy factors in order to formulate and implement 
tourism policy. The methods of policy-oriented learning include policy research
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studies, policy discussion seminars and conferences. The outcomes of policy-oriented 
learning are the policy initiatives for tourism.
The national tourism policy-making in China involved a number of government 
agencies with each having its own policy responsibilities and interests, such as the 
China National Tourism Administration (CNTA), National Development and Reform 
Commission (NDRC) [the forerunners of NDRC were State Planning Commission 
(SPC) and State Planning Development Commission (SDPC)] and Ministry of 
Finance (MoF). Ideological orthodoxies, organizational goals and interests served as 
the ideational and interpretative frame for these agencies to comprehend the problems, 
concerns and opportunities in the environment. As different government agencies held 
different formal and informal objectives, coordination is frequently conducted among 
the relevant government agencies to build consensus towards the tourism policy 
issues. For example, the recognition of tourism particularly domestic tourism as an 
important means for economic development was a consensus reached by CNTA, 
NDRC and MoF through a number of joint policy research studies, discussion 
seminars and long-time coordination efforts. The NDRC and MoF are two 
long-standing government agencies. They strictly adhered to the planned economy 
ideology and studied the economic and social issues from a broader perspective, 
rather than just from the angle of a sector of society (e.g. tourism, transportation). For 
CNTA, the development of tourism as an important economic activity and protecting 
the interests of the tourism industry are its top organizational goals. Under the planned 
economy ideology, the strong market growth of domestic tourism was disregarded. 
When the ideology shifted to the market economy model and domestic tourism 
became a main contributor of tourism earning, the SDPC and MoF then started to 
emphasize the domestic tourism.
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According to China’s context, it is suggested that when the ideological 
orthodoxies, the tourism policy paradigm (or its essentials) and their synergistic 
institutions reverse, the influential policy actors play a more important role than 
the existing institutions being changed during a specific temporal-spatial era in 
which these existing institutions decline, but the new institutions have not been 
built up yet, and an institutional vacuum occurs (Proposition Eleven). China’s 
political regime is traditionally characterized by ‘basing the state system on 
ideological commitment, strong personal leadership at the apex, and impressive 
nationwide governing bureaucracies’ (Lieberthal, 1995: p.4) and reflects the 
distinctive ‘rule of person’ feature. Lieberthal (2004) pointed out that China practices 
the ‘rule by law’, opposing to ‘rule of law’ of Western world. ‘Rule of law’ makes the 
law supreme over the desires of individual officials, but ‘rule by law’ makes officials 
paramount and the law an instrument of their governance. Lieberthal further 
acknowledged that no country in fact makes the law totally supreme over political 
power (p.303). China’s ‘rule of person’ tradition and ‘rule by law’ practice elevated 
the important role of leader and elites over the institutions. But more importantly, 
when China’s ruling ideological orthodoxies and political-economic-social institutions 
are undergoing upheaval, an institutional gap arises from the situation where existing 
institutions decline, however, the new institutions have not entirely built up. This 
institutional gap or vacuum has provided the influential policy actors with the 
opportunity to exercise their personal power in initiating the paradigm essentials or 
institutional experiment within their respective capacity -  top leader in putting 
forward the economic development of tourism in 1978; local elites in attempting the 
marketing campaign in mid-1980s; bureaucratic elite (CNTA) in attempting the 
industry management and quality assurance mechanism between late 1980s and the 
present.
On the whole, the inter-relationships of policy factors arising from their 
interactive coalescence could be considered as the inherent causalities in driving 
the tourism policy-making process (Proposition Twelve).
8.2. Conclusion
This section provides an overall conclusion for the whole thesis. This study has 
the genesis from both the theoretical and empirical inquiries, with the theoretical 
framework serving as the overall guidance for the empirical examination. This study 
originated from the theoretical inquiry regarding the status of extant tourism policy 
literature. The tourism policy-making process has not been well conceptualized; the 
factors affecting the tourism policy-making are not sufficiently and adequately 
incorporated into the existing tourism policy-making model. More importantly, the 
dimension of the inter-relationships of policy factors influencing the tourism 
policy-making, which is viewed by this study as the inherent causalities, has not been 
well explored. Furthermore, the ideational dimension of tourism policy-making, 
which is considered by this study as the heart among the factors, has also not well 
addressed in the tourism policy-making studies. Based on the existing literature, a 
conceptual framework has been designed and developed; its diagram was shown in 
Figure 2. The conceptual framework ‘Ideational Based Inter-relationships 
Framework o f the Factors Affecting the Tourism Policy-Making Process ’ was built on 
the four constructs -  (1) orbit of policy factors; (2) levels of policy factors; (3) 
systems theory; and (4) inter-relationships of policy factors. Considering that tourism 
policy-making is influenced by various policy factors and different studies provided 
the different conceptualizations, this study suggests an orbit as a strand or path in 
exploring the policy factors. The orbit contains four tracks that the policy factors 
appertain to: (i) objective realities (i.e. the environmental conditions); (ii) subjective
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views (i.e. beliefs and interests); (iii) prescribing mechanism -  institutions; and (iv) 
resource -  power. These policy factors distribute over the three levels respectively -  
macro level, sector level, and organizational and micro level. Based on systems theory, 
the tourism policy-making process can be viewed as the input-output model of the 
tourism policy system. The policy factors at all three levels are considered as its 
inputs; they inter-relate together in shaping the tourism policy decisions -  the output 
of tourism policy system. It generally suggested the funnel of causality as the setting 
of inter-relationships, and interaction and coalescence as the scope of 
inter-relationships.
It is viewed that all policy actors stand at the core in the policy-making process, 
since the tourism policy is formulated and implemented by them through identifying 
and transmitting problems and opportunities arising from the environment, 
interpreting ideology and values, expressing and protecting their interests, and 
exercising their authority and power. The interaction and coalescence of policy factors 
is manifest through the policy-oriented learning and coordination undertaken by the 
policy actors. Policy-oriented learning broadly refers to the intended or unintended 
activities undertaken by the policy actors to comprehend a set of policy factors in 
relation to the tourism policy-making. Policy-oriented learning is primarily conducted 
by policy actors to interpret the environmental conditions based on the beliefs and 
interests. The belief has the cognitive and evaluative attributes -  knowledge and 
values respectively. The beliefs enable the policy actors to generate the meanings 
about the environmental stimulus that help make the policy decisions. It is conceived 
that the beliefs system shared by the society and the tourism sector are the ideology 
and the tourism policy paradigm respectively. Under the umbrella of ideology and 
tourism policy paradigm, each policy actor has their own beliefs, values and interests;
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therefore the policy initiatives produced from the policy-oriented learning reflect the 
own views and interests of different policy actors. Coordination is carried out among 
the various policy actors in which power is unavoidably wielded out to determine the 
winners and losers. The outputs of the tourism policy system are the sector policy 
statements and actions. After a policy decision is implemented, it will have impacts on 
the policy factors and the policy demand generated therein, which reflect the feedback 
concept. The Diagram in Figure 2 shows the aforesaid conceptual process.
This conceptual framework left the probing on specific relationships or 
significant causalities to the empirical case. Any newly developed conceptual 
framework needs to be empirically examined. The context of national tourism 
policy-making was selected as a case to examine the appropriateness and relevancy of 
the conceptual framework because of its empirical significance and uniqueness. The 
qualitative research with the descriptive approach was adopted by this study as the 
overall methodology; elite experiences shared from the in-depth interviews and 
government documents were two main sources of data.
The conceptual framework heuristically guided the analysis and presentation of 
data. Generally, the research results supported the conceptual flow and comprehension 
towards the tourism policy-making process. The Chinese tourism policy can be 
viewed as a set of mutually complementary decisions and actions to nurture the 
development of tourism. These tourism policy decisions fall into two categories -  
basic policy decisions and concrete policy decisions. The basic tourism policy 
decisions, which set the position of tourism in the state structure, policy objectives 
and development strategy, are to direct the making of the concrete tourism policy 
decisions that deal with the concrete problems, concerns and opportunities.
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The Chinese national tourism policy-making has been forged by the interactive 
coalescence of various policy factors; in China’s context, any single factor such as 
ideology, power and institutions could not determine the policy decisions 
independently, no matter they were the basic policy decisions or the concrete policy 
decisions. The interactive coalescence of multiple policy factors in determining the 
tourism policy decisions manifested through the policy-oriented learning and 
coordination undertaken by the policy actors. Among all the policy factors, the 
tourism policy paradigm stood at the heart. The empirical examination by this study 
not only suggested the existence of the tourism policy paradigm, but also 
demonstrated its pervasive significance in influencing the Chinese national tourism 
policy-making. The Chinese tourism policy paradigm serves as the interpretation 
framework for the tourism policy actors to comprehend the environmental stimulus 
and enables them to generate the meanings that help engender the tourism policy 
decisions. Further to the previous works, this study found that the Chinese tourism 
policy paradigm consists of the ideological orthodoxies and the tourism-specific 
essentials. The newly formed tourism policy paradigm could only be successfully 
practiced if it could be institutionalized into the structural form, rules and standard 
operating procedures. Thus, China’s national tourism policy-making process could be 
viewed as policy paradigm-institutionalization and structuration process. Overall, 
some twelve propositions about the specific relationships or significant causalities 
have been explored out for discussion, which centered on the tourism policy 
paradigm.
Through the empirical application, the conceptual framework designed for this 
study is generally considered as relevant and appropriate in understanding the tourism 
policy-making process at the national level. In addition, the empirical examination
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also suggests that the Diagram is effective and appropriate in presenting the 
theoretical flow of the conceptual framework. Adhering to its theoretical thinking, the 
Diagram generally depicts that the tourism policy-making can be viewed as an 
input-output model of the tourism policy system -  a part of the political system. All 
policy factors are the inputs that interact and coalesce together in shaping the tourism 
policy decisions. Among these policy factors, the tourism policy paradigm stands at 
the heart; it works closely with the tourism institutions. Their interactive coalescence 
can be manifested through the policy-oriented learning and coordination undertaken 
by the tourism policy actors. The outputs of the tourism policy system are the tourism 
policy statements and actions. The Diagram can serve as a refined picture of the 
Conceptual Framework elaborated in texts. Overall, the conceptual framework 
designed in this study ‘Ideational Based Inter-relationships Framework of The Factors 
Affecting the Tourism Policy-Making Process’ has been generally considered useful 
and appropriate in inquiring the national tourism policy-making of China post 1978.
Up to now, the five research objectives formulated by this study have been all 
accomplished.
8.3. Values and Limitations of This Study
The contemporary political and socioeconomic development of modern China in 
which China’s national tourism policy-making and tourism development are 
proceeding through represent a dynamic, fluid and complex context. The examination 
of tourism policy-making process guided by a theoretical framework designed for this 
study aims to unravel its inherent intricacies.
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8.3.1. Values
This section suggests the theoretical and empirical values of this study for 
discussion.
8.3.1.1. Theoretical Level
In general, this study has offered the alternative thinking paths in inquiring the 
tourism policy-making process -  (1) inter-relationships dimension of policy factors; 
and (2) ideational dimension with the latter placed as the pivotal amidst the former. 
The study also has applied the prominent concepts from the public policy-making in 
the tourism context -  policy paradigm and policy-oriented learning.
Previous studies have discussed and examined the inter-relationships of policy 
factors in policy-making and tourism field (King 1973; Hofferbert, 1974; Simeon, 
1976; Howlett & Ramesh, 1995; Chong, 2000). It is acknowledged that these studies 
provide a good foundation and starting point for further examination and arriving at 
some theoretical significance. However, this study argues that the previous work has 
not attempted to identify a policy factor that plays the role in centrality. Due to the 
absence of a central point, the conceptual development and empirical examination in 
these previous studies lacked gravity. Inter-relationships examined in the previous 
work appeared to be broad, disjointed and fragmented, there was no specific 
inter-relationships and significant causality among the policy factors identified. On 
the basis of previous endeavours, this study conceived the tourism policy paradigm 
(or sector paradigm) as the centrality converged among the inter-relationships of 
policy factors.
In the view of this study, the previous work on the policy paradigm did not
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investigate further on its structure and contents nor its relationships with ideology, 
although the intimate relationships with ideology were acknowledged. More 
importantly, the concept of policy paradigm has not been well examined in the 
tourism context because the existing tourism policy literature generally lacks the 
examination of the ideational dimension. This study has attempted to apply the 
concept of the policy paradigm in tourism policy-making and provided more 
elaboration on the structure and content of the Chinese tourism policy paradigm. 
More specific relationships with ideology and institutions were also explored.
This study viewed that the tourism policy paradigm lies at the centre of the 
inter-relationships of policy factors and the tourism policy-making process. A 
conceptual framework of the inter-relationships of the tourism policy-making process 
paradigm was designed for this study with the centrality on the tourism policy 
paradigm, and was applied to examine the tourism policy-making process in China 
post 1978. As guided by the conceptual framework, a systematic examination of the 
tourism policy-making process in China was made. Based on China’s context, some 
specific inter-relationships and significant causalities, in the view of this study, were 
presented in some twelve propositions. Furthermore, the empirical examination of the 
model in China’s tourism policy-making process highlighted the role of the ideational 
aspect in the whole course of the tourism policy-making process.
8.3.I.2. Empirical Level
The World Tourism Organization (1997) forecasted that China would become the 
top tourism destination in world by 2020. WTTC (2006) estimated that China’s travel 
and tourism economy ranked the fourth in absolute size in the world. Tourism 
development in China represents a multi-faceted phenomenon and movement in
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political-ideological, economic, diplomatic, social-cultural and 
environmental-ecological spheres. Tourism development hinges on macro-level 
government agencies, national tourism administration and relevant line ministries in 
central government and almost all provincial and municipal governments in 
formulating the central policies and local strategies. Tourism development in China 
has fostered an enormous business phenomenon that approximately covers 100 
million arrivals, 1.1 billion domestic travellers, 28 million outbound travellers, 10,000 
star-rated hotels and 14,000 travel agencies and yields the economic contribution 
accounting for 5% of GDP in 2004 (CNTA, 2005a; SSB, 2005 and Table 7.11). The 
socioeconomic impacts of China outbound tourism have 61 countries which have 
been approved by the Chinese government as approved destinations for leisure and 
recreational travel. As a crucial tourism context, tourism development and tourism 
policy-making in China therefore have their own rights and significance for in-depth 
inquiry. Through a comprehensive investigation guided by the model, the research 
results have filled the empirical gap in inquiring and explicating the emergence and 
formation of the tourism policy paradigm and institutionalization of tourism policy 
paradigm through elaborating the course of its logics, path and diffusion.
8.3.2. Limitations
All studies have important limitations; this study is not an exception. The 
limitations of this study lie at both the conceptual and empirical levels. At the 
conceptual perspective, Sabatier remarked that the policy process ‘involves an 
extremely complex set of interacting elements over time’ (p.3) and pertains to the 
‘staggering complexity’ (p.4). In the conclusion chapter of ‘Studying Public Policy: 
Policy Cycles and Policy Subsystems’ (2003: p.245), Howlett and Ramesh reiterated 
that policy-making process ‘is a highly complex matter’ that ‘poses grave difficulties
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for those seeking a comprehensive understanding of the subject.’ Thus, the conceptual 
framework developed in this study, albeit considered as appropriate and useful 
through the application in China’s context, is not a comprehensive framework that can 
embrace all elements/factors and complexities involved in the tourism policy-making. 
The framework could be only viewed as a further work based on the existing tourism 
policy literature, after envisaging the theoretical gaps occurred. The factors 
incorporated into the conceptual framework, to a large extent, were derived and 
refined from the existing tourism policy cases, considering their direct relevancy to 
the tourism setting. The other factors/elements that affect the policy-making in 
general but are found not specific to the tourism sector might not receive the sufficient 
attention. Recognizing the fact that the policy factors affecting tourism policy-making 
are numerous, the conceptual framework suggests the orbit as the strand or path in 
exploring and understanding the policy factors. Some factors like socioeconomic 
environment, political environment are quite broad and could be further 
operationalized.
More importantly, this study considers that the inter-relationships of policy 
factors are the inherent driving forces and underlying causalities in shaping the 
tourism policy. Nevertheless no matter in the processes of designing the conceptual 
framework and undertaking the empirical examination, it has been undoubtedly 
acknowledged that the inquiry of the inter-relationships of policy factors are 
extremely uphill because of the intricate, dynamic, fluid and multi-lateral nature. Thus, 
during the development process of the conceptual framework, this study only initiated 
the contour and scope of the inter-relationships and left the exploration of the specific 
inter-relationships or significant causalities to the empirical case -  the national 
tourism policy-making in China. China’s national tourism policy-making post 1978 is
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characterized by the dynamic and complex process because of the changing in the 
policy factors and diverse policy actors. Such process also restricted the better 
contextualization. The specific inter-relationships or significant causalities in the form 
of twelve propositions were derived out based on the two distinctive settings in China 
-  (1) the transition and transformation from the planned economy model to the market 
economy model and (2) the start-up of tourism development by 1978 from nothing. 
These two distinctive settings in China’s context will limit the generalization of these 
twelve propositions to other contexts.
At the empirical level, the data came from two main sources -  in-depth 
interviews with the elite respondents and government documents. The national 
tourism policy-making in China involved many central government agencies. Due to 
the time, willingness and availability, the primary data could be only gathered from 
the two key government agencies -  CNTA and NDRC with a total of three 
respondents interviewed. Besides the central government officials, four senior policy 
consultants of the government ‘think-tank’ also shared their expertise and experiences 
from a more independent and impartial perspective. The government documents 
collected for this study are either from the official publishers or the provision by the 
government officials who considered appropriate for the disclosure. Although these 
information are specific and valuable to the inquiry of this study, they are not 
sufficient in exploring all the dimensions of China’s national tourism policy-making 
process. Therefore, this study represents an exploratory and probing study in inquiring 
the inter-relationships of policy factors through China’s national tourism 
policy-making context.
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8.4. Recommendations on Future Research
Based on the conceptual and empirical inquiry, this study suggests that tourism 
policy-making is influenced by the interactive coalescence of the multiple policy 
factors. This study also highlights the role of the policy paradigm and 
institutionalization of the policy paradigm in China’s tourism policy-making context. 
It is suggested that the future studies could be undertaken from the perspectives of 
breadth and depth. From the breadth angle, some further studies can be conducted on 
the application of this framework in the similar tourism policy-making contexts, such 
as Russia, Eastern European countries, Vietnam or policy-making processes in other 
sectors, in order to examine the relevance of the policy paradigm and the 
institutionalization process in policy-making. These empirical studies also can attempt 
to identify the other specific relationships or significant casualties among policy 
factors. For the perspective of depth, it is also suggested that the further studies could 
concentrate on a fewer policy factors either in the similar tourism policy-making 
setting or in other policy sectors, in order to probe more sights on the specific 
relationships or significant causalities among the policy factors.
Appendix I
Phase One - Checklist of Interview/Discussion Topics 
(June 2004 in Beijing, China)
Part One. General Goals of the Chinese National Tourism Policy
1. What are the general goals of China’s national tourism policy: (a) international; (b) 
domestic and (c) outbound tourism?
2 What are the political and economic objectives of the national tourism policy 
respectively? Which one is more important? Who or which organizations were 
responsible for deciding the objectives?
3. In 1983, the Secretariat of the Communist Party of China formulated a general 
objective of tourism development - to develop tourism in China’s style to achieve the 
double harvest in both political and economic spheres” What is its meaning and why 
did the government formulate this objective?
4. What role did the Chinese government expect tourism to play in the 
implementation of the Economic Reform and Open-door policy?
5. What are the relationships between the political environment and the political 
objectives of the tourism policy?
6. What are the relationships between the political ideology and the Chinese 
traditional culture and the political objectives? For examples, Marxism, Communism, 
Socialism and the hospitality character of the Chinese people.
7. What are the relationships between socioeconomic conditions and the economic 
objectives of the tourism policy? For examples:
(1) Population
(2) Shortages of foreign exchange
(3) Employment
(4) Fewer export options
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Part Two. The Tourism Policy Decisions
1. Basic Questions
The following tables attempt to summarize a set of the tourism policy 
decisions formulated and implemented by the Chinese government starting from 1978. 
For each tourism policy decision, the interviewer will ask five basic questions:
(1) What are the objectives and contents of this policy decision?
(2) Why did the Chinese government formulate this policy decision?
(3) Who are the key policy actors?
(4) How did the key policy actors formulate and implement this decision?
(5) Has this policy decision achieved its stated objectives? What are their impacts?
Table 1. Chinese National Tourism Policy Documents
Year Tourism Policy Documents Basic questions
1981 “The Decisions to Reinforce the Tourism 
Works”
(1) What are the objectives and contents of these 
tourism policy documents respectively?
(2) Why did the Government formulate these 
policy documents?
(3) Who were the policy actors?
(4) How did the Government formulate and 
implement these policy documents?
(5) Have these policy documents achieved their 
stated objectives? What were their impacts?
1983 “To Make the New Tourism Achievements”
1984 “Some Problems Needed to Solve to Make the 
New Tourism Achievements”
1982
&
1996
The Bill of “The Tourism Law of the People’s 
Republic of China”
1988 “Ten Points to Reinforce the Tourism Works”
Besides the above tourism policy documents listed, are there any other policy 
documents that you are aware of?
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Table 2. Chinese National Tourism Policy Decisions (by Chronological Order)
Year Tourism Policy Decisions Basic Questions
1978 Introduction of foreign investment in hotel
“The Notice to Strictly Abide by the Application Procedures for 
Constructing Joint-Venture and Cooperative Hotels
(1) What are the 
objectives and contents 
of these tourism policy 
decisions?
(2) Why did the 
Government formulate 
these policy decisions?
(3) Who were the 
policy actors?
(4) How did the 
Government formulate 
and implement these 
policy decisions?
(5) Have these policy 
decisions achieved their 
stated objectives? What 
are their impacts?
Since
1979
The 80th Document o f the State Council (1988) 
The 8th Document of the State Council (1991)
Since
1979
Tourism education and training policy: “Red & Professional”
Since
1979
Tourism enterprise reform: (1) Separating enterprises from the 
administrative departments; (2) Decentralization o f authority
Since
1984
Decentralization of tourism investment and operation
Since
1984
Product development policy
Since
1984
Domestic tourism policy
1985 Tourism Pricing Reform:
“Provisional Regulations on the Administration of International Tourism 
Prices”
Policy Decisions on Travel Agencies
(1) Decentralization of foreign contacts and sales (1979)
(2) “Provisional Regulations on the Administration o f the Travel 
Agencies” (1985)
(3) “Ban on Receiving Commission in the Tourism Industry” (1987)
(4) “Provisional Regulations on the Administration of the Tour Guides” 
(1988)
(5) Rectifying the travel agencies (1989)
(6) “Tour Guides Registration System” (1995)
(7) “Provisional Regulations on Quality Service Guarantee Funds of 
Travel Agencies” and “Interim Procedures for Compensation from 
Quality Service Guarantee Funds of Travel Agencies (1995)
(8) “Regulations on the Administration of Travel Agencies” (1996)
(9) Annual Evaluation on Travel Services
(10) Joint-venture Category one travel agency allowed to set up in the 
state-level resorts (1993)
(11) Travel agency sector is open to foreign investment (1998)
Policy Decisions on Hotels
(1) “Provisional Regulations on the Administration of Tourist Hotels” 
(1988)
(2) Temporarily cessation of approval of the application for Joint- 
Venture and Cooperative Hotels
(3) “Provisional Regulations on the Star Standard and Star-Rating of 
Tourist Hotels”
(4) “Provisional Methods on the Administration o f Hotel Management 
Companies” (1993)
Since
1988
Tourism marketing and promotional strategies
Since
1990s
Outbound travel policy
Since
1988
Quality Assurance Mechanism for the Tourism Industry
Besides the above tourism policy decisions listed, are there any other policy decisions?
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2. Specific Questions
(1) “Unification of leadership and decentralization of operations” is one of the key 
guiding policy decisions for tourism development. Under this decision:
(1.1) Non-tourism departments were not allowed to run the tourism business - Why?
(1.2) During the implementation process, decentralization of operations was widely 
adopted whereas unification of leadership was ignored - Why? Was this the reason 
why the State Council reiterate this policy decision in 1988 and 1991 respectively?
(2) The Chinese government started to draft the bill of “The Tourism Law of the 
People’s Republic of China” in 1981.
(2.1) Who initiated this law?
(2.2) But why did the bill not become the Law during 1980s. Why did the CNTA re­
draft this law in 1996? What are the differences between the old and new versions of 
the tourism law?
(3) Many tourism policy decisions were clearly affected by the Economic Reform 
policy, such as the decentralization of authority of tourism operation and investment, 
and introduction of foreign investment in hotels. How did the Economic Reform 
policy affect the tourism policy-making?
(4) Foreign investment policy in tourism
(4.1) Is there any difference between tourism foreign investment policy and foreign 
investment policy in general?
(4.2) Why did the Chinese government introduce foreign investment in the hotel 
sector first?
(5) Tourism Institutional Reform
(5.1) There were two policy papers specifically drafted with respect to the CNTA’s
thauthority in tourism administration. The first is ‘The 80 State Council Document’
At.
issued in December 1988. The second paper is ‘The 8 State Council Document’ 
issued on Feb 12 1991, which was to strengthen the first policy paper. What were the 
outcomes of implementation of these two documents?
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(5.2) Does CNTA have enough authority to initiate, formulate and implement tourism 
policy decisions?
(5.3) It was opined that the CNTA and local tourism bureaus lacked the authority. 
Why?
(5.4) Did the lack of authority of the tourism bureaus create a serious problem for 
tourism policy-making and tourism administration?
(6) Tourism Enterprise Reform
(6.1) Why was the Enterprise Reform policy not implemented well in the travel 
agency sector?
(7) Tourism Pricing Reform
(7.1) The tourism pricing in China has political and economic objectives, it should 
reflect the foreign and overseas Chinese policies as well as the economic benefits. 
What is the relative importance between these two objectives? What are the foreign 
policy and overseas Chinese policy that should be reflected in the tourism pricing? 
How did the tourism pricing reflect the two objectives? Was there any conflict when 
the Government tried to achieve these two objectives?
(7.2) The components of tourism pricing in China increased year by year, what were 
its components?
(7.3) (a) Initially, the Chinese government set the tourism prices. Besides CNTA, 
were there any other agencies involved in tourism pricing? (b) Later, this authority 
was gradually decentralized from the government to individual tourism enterprises - 
How was the decentralization process?
(8) Decentralization of Foreign Contacts and Sales
(8.1) What is the “Visa Notification Authority” in this policy decision?
(8.2) The implementation of this policy decision started in 1981 but finished in 1988 - 
Why did implementation take so long?
(8.3) During its implementation process, there were different views towards 
decentralization and centralization - Why? Who or which organizations supported the 
decentralization? Who or which organizations supported centralization?
(8.4) The Government once centralized the contacts and sales to foreign tour 
operators from localities to the central government - Why?
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(8.5) Was the core decision of the Economic Reform policy to decentralize authority 
to local governments an element in determining this policy?
(8.6) Was the strong growth of the tourist arrivals an element in determining this 
policy? Comparing to the Economic Reform policy, which one was more important in 
shaping this policy?
(9) Why wasn’t the ‘Provisional Regulations on the Administration of the Travel 
Agencies’ (1985) and its “Detailed Implementation Regulations”, which classified all 
travel agencies into three categories, not very well implemented? Many travel 
agencies did not abide by these rules.
(10) What is the formal tourism policy formulation and implementation process? 
What types of policy that needed to be approved by the State Council, the Secretariat 
of CPC? What types of policy that can be decided independently by CNTA? If other 
government agencies are involved into tourism policy-making, was there any 
institutional arrangement? If there were differences of opinions occurred between 
CNTA and other departments, who are the final decision-makers?
(11) There is a two-tier coordinating mechanism between CNTA and CAAC. Besides 
this mechanism, is there any other tourism coordinating mechanism at both central 
and local levels? What is its historical development?
(12) As many tourism enterprises in China are owned and managed by different local 
governments and government agencies.
(12.1) What are the motives for individual government agencies and local 
governments to develop tourism? Do those individual government agencies develop 
tourism such as setting up travel agencies, constructing hotels for profit making, or for 
other purposes?
(12.2) Are there any different goals among these government agencies? How does 
CNTA balance these different goals?
(12.3) Local governments and many government agencies often have same rank as or 
even higher rank than CNTA. Do such institutional arrangements cause the 
implementation problems for CNTA?
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(13) Tourism Marketing and Promotion
Why is there no formal tourism marketing and promotion strategy before 1985? Did 
the June 4th Incident has any impact on the tourism marking strategy?
(14) How did the following problems existing in the tourism environment affect the 
tourism policy-making?
(a) Poor service quality
(b) The leakage of foreign exchange in China
(c) Insufficient tourism facilities
(d) Unbalanced development between hotel and transport especially the civil aviation 
industry
(e) Oversupply of luxury hotels
(f) Lack of a strong government administration system for the tourism industry
(g) No overall planning and coordination in the development of tourism in the initial 
stage
(h) Price wars in travel agencies 
Part Three Tourism Policy Actors
(1) In China, there are many government administrative systems. Is there a tourism 
system and what are its components?
(2) What are the roles of the following leaders in the tourism policy-making?
(A) Deng Xiao-Ping
(B) Chen Yun
(C) The Premier
(D) In every session of the State Council, there will be a Vice-Premier who is 
responsible for tourism development and tourism policy-making, who was he 
or she in each session (e.g. Chen Mu Hua, Gu Mu), What was his or her role 
in tourism policy-making?
Are there any other leaders involved in the tourism policy-making?
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(3) What are the roles of the following party and government institutions in tourism 
policy-making?
(A) The Secretariat of the Communist Party of China
(B) The National People’s Congress
(C) The State Council
(4) The National Tourism Organizations
(A) What are the roles of the following national tourism organizations in the tourism 
policy-making?
(a) The Tourism Steering Group (established in 1981)
(b) The Tourism Coordinating Group (established in 1986)
(c) The National Tourism Committee (established in 1988 to replace the Tourism 
Coordinating Group). Why did the Committee cease to operate in 1993?
(B) What is the historical development of the China National Tourism Administration 
(CNTA) and what is its role in the national tourism policy-making?
(C) What are the relationships between CNTA and the above three central tourism 
organizations (referring to 4A and 4C)
(5) Besides CNTA, what are the other tourism policy-makers? What are the roles of 
the following government agencies and non-government associations in the tourism 
policy-making? How did their formal and informal objectives affect their roles in 
tourism-policy making?
(A) The Development and Research Centre of the State Council
(B) National Development and Reform Commission
(C) Ministry of Foreign Affairs
(D) Ministry of Commerce
(E) Ministry of Public Security
(F) Civil Aviation Administration of China
(G) Ministry of Finance
(H) Ministry of Education
(I) Ministry of Construction 
(J) Ministry of Railways
(K) Ministry of Communication
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(L) Ministry of Culture
(M) National Antique Administration
(N) National Foreign Exchange Administration
(O) People’s Bank of China
(P) State Pricing Administration
(Q) China Customs
(R) Ministry of Forestry
(S) Local governments
(T) China Tourism Association/Local Tourism Associations
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Appendix II
Phase Two - Checklist of Interview/Discussion Topics 
(December 2005/January 2006 in Beijing, China)
Part I -  Policy Factors
Ideology and Institutions in Planned and Socialist Market Economy Models
1. What are the main concepts o f the planned economy ideology and socialist 
market economy ideology respectively?
2. What are the supply-demand relationships in the planned economy and 
socialist market economy respectively?
3. What were the logic/rationalities o f planned-economy institutions and 
socialist market economy institutions respectively?
4. What are the customer and quality in the context o f planned economy 
model and socialist market economy model?
5. What was the mechanism o f interest arrangement under the planned 
economy model and socialist market economy model?
6. What were the key problems arising in the planned economy model?
7. How did the planned economy ideology transform to socialist market 
economy ideology?
8. What are the main contents o f the socialist market economy ideology?
9. Under the socialist market economy model, what have been the main 
changes in the functions o f government?
Political and Socioeconomic Conditions
10. How do the political conditions (e.g. political stability and international 
relations) affect the national tourism policy-making? Have there been any 
other political factors influencing the national tourism policy-making in 
China?
11. How do the following socioeconomic conditions affect the national tourism 
policy-making?
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- Population
- Industry structure
- Unemployment and layoff
- Insufficient aggregate demand
- Development o f Central and Western China
12. What is the status o f tourism in China’s national economy?
National Policy -  Open-door and Economic Reform
13. What are the key policy decisions o f the Open Door and Economic Reform? 
How do these policy decisions affect the national tourism policy-making?
Tourism Environment
14. What are trends/opportunities and problems/challenges in tourism 
development?
Tourism Policy Actors
15. What are the roles o f following policy actors in the national tourism policy­
making? Has there been any change in their roles?
- Leaders
- National Development and Reform Commission
- China National Tourism Administration
- Ministry of Finance
- Ministry o f Commerce
- Ministry o f Culture
- Ministry o f Foreign Affairs
- State Bureau o f Quality and Technical Supervision and Quarantine
- State Administration o f Industry and Commerce
- Chinese Academy o f Social Sciences
- Development Research Center
- Industry Associations
16. Is there any formal or informal coordination mechanism among policy 
actors?
Tourism Policy Paradigm
17. What are the main concepts o f tourism policy paradigm? How have they
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been formed and evolved? How had they been accepted?
18. What were the impacts o f planned economy ideology and socialist market 
economy ideology on the formation and evolution o f tourism policy 
paradigm?
19. What are the roles o f policy actors in the formation and evolution of 
tourism policy paradigm? Were there any different views or debates in the 
formation and evaluation o f tourism policy paradigm?
20. What were the major tourism studies conducted at central government level? 
What are their impacts on the formation and evolution o f tourism policy 
paradigm?
Tourism Institutions and Structure
21. How are creation and evaluation o f the existing tourism institutions?
- Government structure
■ Central level
■ Local Level
■ Central and local relationships
■ Government/industry relationships
- Industry administration
■ Standardization Programme o f tourism industry
■ Tourism Planning
■ Excellent Tourist Cities Assessment
■ Attractions: Rating o f Tourist Attractions
■ Hotel
♦  Star-rating system
♦  Administration o f Hotel Management Companies
■ Travel agencies
♦  Regulation on the Administration o f Travel Agencies
♦  Regulation on the Administration o f Tour Guides/Escorts
♦  Quality Deposit System
♦  Quality Assurance System
♦  Annual Audit
22. What are the impacts o f planned economy ideology, socialist market 
economy ideology and tourism policy paradigm on the creation and 
evaluation o f tourism institutions respectively?
23. What are the logic/rationalities o f tourism institutions?
24. What are the impacts o f tourism institutions on the structuration o f tourism
409
industry?
25. Case study in creating the institutions
- Learning ‘Jianguo Campaign’
- Star-rating system
- Quality Deposit
Part II -  Tourism Policy Decisions 
Basic Tourism Policy
26. Tourism was positioned as “one o f new growth poles in economic 
development” in 1999. Is there any further change and development?
27. What are the political and economic goals o f tourism policy?
28. What are the tourism development planning/strategies for inbound, 
domestic and outbound tourism?
Concrete (Individual) Tourism policy Decisions 
Demand Side
29. What are the marketing strategies formulated by CNTA?
Supply Side
30. Is there any tourist product development strategy?
(Note: other specific tourism policy decisions have been covered in tourism 
institutions and structure part)
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Appendix III
List of Government Documents and Opinions Collected from 
the Interviews, Government publishers and Other Official Sources
1. On China’s Evolution -  Ideological Orthodoxies, Economic Reform and 
Open-door Policy
Chen Yun, 1979, On the Issues of Plan and Market, Beijing: Xinhua News Agency.
Communist Party of China (CPC), 1978, Communique of the Third Plenum 
Meeting of The Eleventh National Congress of the Communist Party of China,
Beijing: Xinhua News Agency.
Communist Party of China (CPC), 1986, The Resolution of the Central Committee 
on the Guidelines in Directing the Building of Socialism Spiritual Civilization,
Beijing: Xinhua News Agency.
Communist Party of China (CPC), 1987, Marching Alongside the Road of Building 
the Socialism with the Chinese Characteristics -  Report Made by General 
Secretary of Central Committee Zhao Ziyang to The Thirteenth National 
Congress of the Communist Party of China, Beijing: Xinhua News Agency.
Communist Party of China (CPC), 1990, Communique of the Seventh Plenum 
Meeting of The Thirteenth National Congress of the Communist Party of China,
Beijing: Xinhua News Agency.
Communist Party of China (CPC), 1992, To Speed Up the Paces of Economic 
Reform, Open-door and Economic Modernization, Capturing the Great 
Triumph of Building the Socialism with the Chinese Characteristics -  Report 
Made by General Secretary of Central Committee Jiang Zemin to The 
Fourteenth National Congress of the Communist Party of China, Beijing: Xinhua 
News Agency.
Communist Party of China (CPC), 1993, Decisions on the Certain Issues Pertaining 
to the Building the Socialist Market Economy Model, Beijing: Xinhua News 
Agency.
Communist Party of China (CPC), 1997, Upholding the Banner of Deng Xiao 
Ping’s Theories and Boost the Works of Building the Socialism with the Chinese 
Characteristics towards the 21st Century -  Report Made by General Secretary of 
Central Committee Jiang Zemin to The Fifteenth National Congress of the 
Communist Party of China, Beijing: Xinhua News Agency.
Communist Party of China (CPC), 2006a, ‘The Three Represents’, Beijing: 
International Department of Central Committee of CPC.
Communist Party of China (CPC), 2006b, ‘The Scientific Development Concept’, 
Beijing: Xinhua News Agency.
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Communist Party of China (CPC), 2006c, The Constitution of the Communist 
Party of China, Beijing: Xinhua News Agency.
Communist Party of China (CPC), 2006d, The List of Meetings Held by The 
Politburo of the Central Committee of the Communist Party of China, Beijing: 
Xinhua News Agency.
Deng Xiao Ping, 1979, Adhering to the Four Cardinal Principles, Beijing: Xinhua 
News Agency.
Deng Xiao Ping, 1982, Building the Socialism with the Chinese Characteristics -  
Opening Speech made at the Twelfth National Congress of Communist Party of 
China, Beijing: Xinhua News Agency.
Deng Xiao Ping, 1984, Building the Socialism with the Chinese Characteristics,
Beijing: Xinhua News Agency.
Deng Xiao Ping, 1986, We Must Firmly Oppose to the ‘Bourgeois Liberalization’,
Beijing: Xinhua News Agency.
Deng Xiao Ping, 1992a, Remarks Delivered during the Visit to Shanghai, Beijing: 
Xinhua News Agency.
Deng Xiao Ping, 1992b, Remarks Delivered in Wuchang, Shenzhen, Zhuhai and 
Shanghai, Beijing: Xinhua News Agency.
Jiang Zemin, 1993, Using Comrade Deng Xiao Ping’s Theories of Constructing 
the Socialism with Chinese Characteristics to Equip Our Party, Beijing: Xinhua 
News Agency.
The National People’s Congress of the People’s Republic of China, 2004, The State 
Constitution of The People’s Republic of China, Beijing: Xinhua News Agency.
The State Council of the People’s Republic of China, 1997, Regulations on The 
Organization and Establishment of The State Council, Beijing: Xinhua News 
Agency.
The State Council of the People’s Republic of China, 2005, The Operating 
Procedures of the State Council, Beijing: Xinhua News Agency.
Xinhua News Agency, 2003, The Grounds in Nurturing the Thoughts of ‘Three 
Represents’, Beijing: Xinhua News Agency.
Xinhua News Agency, 2004, Building the Harmonious Society, Beijing: Xinhua 
News Agency.
Xinhua News Agency, 2006a, China’s Multi-Lateral Diplomacy under the New 
Circumstances, Beijing: Xinhua News Agency.
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Xinhua News Agency, 2006b, Leisure Society Awaits You, Beijing: Xinhua News 
Agency.
Xinhua News Agency, 2006c, The Leaders of the Party and State, Beijing: Xinhua 
News Agency.
Xinhua News Agency, 2006d, Higher Prices in Four Consumer Products, Beijing: 
Xinhua News Agency.
2. On the National Tourism Policy-Making Process
(I) Policy Papers, Policy Documents, Regulations and Official Opinions
China National Tourism Administration (CNTA), 1985a -  2006a, The Yearbook of 
China Tourism Statistics, Beijing: China Tourism Press.
China National Tourism Administration, 1990b, Great Achievements and Austere 
Challenge, Tourism Studies, Volume 4, Beijing: China National Tourism 
Administration.
China National Tourism Administration, 1992b, The Reform in Tourism Industry, 
Beijing: China National Tourism Administration.
China National Tourism Administration, 1995b, The Chronological Record of The 
Events in China Tourism Development, Beijing: China National Tourism 
Administration.
China National Tourism Administration, 1995c, Compilation of Tourism Policies 
and Regulations, Beijing: China National Tourism Administration.
China National Tourism Administration, 1996b, The Principles and Guidelines of 
Tourism Industry Administration, Beijing: Department of Travel Agencies and 
Hotels Administration, China National Tourism Administration.
China National Tourism Administration, 1997b, Report on the Development of 
China’s Travel Agencies Sector, Beijing: Department of Travel Agencies and Hotels 
Administration, China National Tourism Administration.
China National Tourism Administration, 1998b, The Handbook of the Tourism 
Standardization, Beijing: China National Tourism Administration.
China National Tourism Administration, 1998c, Compilation of Tourism Policies 
and Regulations, Beijing: China National Tourism Administration.
China National Tourism Administration, 1999b, Tourism as a New Growth Pole of 
the National Economy, Beijing: China National Tourism Administration.
China National Tourism Administration, 1999c, The Regulation on the 
Administration of Tourist Guides, Beijing: China National Tourism Administration.
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China National Tourism Administration, 2001b, The Regulation on the
Administration of Travel Agencies, Beijing: China National Tourism
Administration.
China National Tourism Administration, 2002b, Ding Guan Gen: Tourist
Attractions are the Crucial Frontline in Promoting the Socialist Culture,
(Remarks with the Leaders of Chongqin Municipality), Beijing: China National 
Tourism Administration.
China National Tourism Administration, 2003b, China Tourism: A Study of 
Opening Strategy, Beijing: Policy and Legal Department, China National Tourism 
Administration.
China National Tourism Administration, 2004b, Document of National Tourism 
Works Conference, Tourism Studies, Volume 1: 2 -  13, Beijing: China National 
Tourism Administration.
China National Tourism Administration, 2001c, 2002c, 2003c and 2004c, Tourism 
Studies, Various Volumes, Beijing: China National Tourism Administration.
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